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Essays in Memory of
Robert F. Wagner, Jr.

Breaking Away: The Future of Cities
explores the problems facing -cities,
sharpening understanding of the complex-
ities of big city life and government and
offering new ideas and solutions for
alleviating them. '
Americans have always had a love-hate
relationship with urban life. Today, while
acknowledging cities as centers of industry,
commerce, and culture, many also disdain
them as magnets for crime and poverty.
The remarkable group of people who
have written the essays collected in this
volume have all been involved in formu-
lating practical solutions to urban ills.
They came together in memory of Robert
E Wagner, Jr., the widely admired tormer
deputy mayor of New York City, a scion of
the Wagner political family that helped
define democratic liberalism in America
for three generations. Robert Wagner, Jt.s
untimely death ended his work on what
was to be a book about urban America.
Here, Julia Vitullo-Martin, who was to have
been Wagner's co-author, gathers together
his former colleagues and friends in the
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FO" EWORD

Martin and Robert F. Wagner, Jr.. to write a book about urban

affairs. At a time of widespread despair about the condition of
America's cities. they promised an essentially optimistic volume. They
saw their mission as scouring the country to discover the most effec-
tive and perhaps innovative solutions to the chronic problems facing
big cities. They made a good case that such successez were taking
place all across the nation. They were on a field trip to San Antonio. as
part of the research for this book. when Mr. Wagner unexpectedly
hecame ill and died.

Bobby Wagner's circle of friends was remarkable. All the more
so because despite the prominence of his family ties ana public career,
his friends were overwhelmingly personal. not mere political allies or
well-connected New Yorkers. They were and are people who were close
to Bobby because they believed in his essential grace, sincerity.
intelligence, and good intentions. They are also a remarkably thoughtful
and knowledgeable group. especially when it comes to issues con-
cerning America's large cities.

Thus. it made good sense to ask some of them to colleborate
on a book that would encompass many of the issues that he and Julia
Vitullo-Martin were planning to address. The group of authors who
have written the essays that follow is not homogeneous; their views cut
across the political spectrum. In this, however. they somewhat reflect
the development over the past decade of Bobby Wagner's eclectic
views about major public guestions.

There are sixteen contributors to the volume, and their work
ranges across the landscape of urban issues. Julia Vitullo-Martin has
contributed the first chapter and a later essay on housing. as well as
editing the cverall work. Dick Netzer marshals facts that suggest a
recasting of the conventional wisdom about the ececnomic function

I n 1993, the Twentieth Century Fund contracted with Julia Vitullo-
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and recent economic history of major cities. Joseph Fernandez and
Robert Kiley use their own dramatic experiences in senior ‘osts in
New York City to illustrate the challenge and promise of reforming
basic services. Paul Goldberger and Nathan Leventhal suggest ways in
which the Big Apple is special and the reasons that it is likely to
continue be so.

Along the way, Peter C. Goldmark, Jr.. Stanley Brezenoff, Roger
Cohen. and William J. Dean add material that anchors the book in the
particular place that Bobby Wagner and his special causes played in
the life of the city over the past three decades. And this look at our
cities is rounded out by the views of Diane Ravitch, J. Phillip Thompson,
Ester Fuchs, Christopher Stone, Donna Shalala, and Ellen Chesler,
author of Woman of Valor, a Twentieth Century Fund fellow, and one of
the people who shaped this volume.

None of the authors, of course, argue that what they say on a
given topic is precisely what the original coauthors would have said. But
they can. in all fairness, claim to have served the overal purpose of the
assignment taken on by Wagner and Vitullo-Mar tin: opening up the
conversation about urban problems to new ideas and new solutions.
It is the authors’ intent that this volume offer hope. chart a course for
future work, and sharpen our understanding of the complexity of big city
life and governmernit.

The Fund has a long tradition of interest in urban issues. It has
established numerous task forces to address the problems of cities,
ranging from an evaluation of the municipal bond rating system used
by private agencies to an assessment of urban preservation policies
to two studies of the state of New York City. More recently, it supported
Thomas Muller’'s book Immigrants and the American City, com-
missioned papers on public hospitals and the impact of AIDS and the
issues surrounding the privatization of public hospitals, and is currently
supporting projects that are examining strategies to reverse the decline
of central cities and looking at various school reform proposals with a
focus on New York City's schools.

This volume adds to that tradition. On behalf of the Trustees of the
Twentieth Century Fund. | thank Julia Vitullo-Martin and her colleagues
for their contributions and for making this memorial to Robert F.
Wagner, Ir., a reality.

* o0
Let me add a personal note: | first met Bobby Wagner in 1967, when

he entered the graduate program at Princeton’'s Woodrow Wilson
School. We became friends and made common cause on a number of




FORPWORD

campaigns and projects over the years. In the fall of 1968, Bobby
took a course in executive leadership that | was teaching. He was the
outstanding student in the class, and | gave him an “A.” On everything
that mattered most. in my judgment, that was the grade he maintained
for the rest of his all too short life.

RicHarRD C. LEONE, President
The Twentieth Century Fund
QOctober 1995
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PROLOGUE:

THE WAGNER LEGACY

Pr1ER C. GOLDMARK, JR.

tapestry of twenueth-century nistory in New York. From the

election of Robert F. Wagner. Sr.. to the state legislature in 1904
to his son's twelve years as the city's mayor to Bobby's death in 1993,
the name Wagner has been identified with the defimng themes of
pohtics in New York.

Senator Wagner led the fight for the innovative New York reforms
that proved to be the laboratory for the New Deal. Of the three Wag:
ners. it was he who helped to bring about the most far-reaching
changes. Mayor Wagner wielded more power than his father or his
son. He presided over the expansion and modernization of city
government, guided labor to the center of city politics and public policy.
and took the first decisive steps to open public life in New York to
black and Latino minorities.

Bobby Wagner did not hold clective office beyond New York's ity
council, but he often stood on the finng line as an appointed official.
He worked to create humane policies in the face of the advancing
tides of deterioration and division that swept the city in the last third
of this century. Of the three Wagners. it was Bobby who found himself
swimming against the strongest currents. and Bobby who took on the
most difficult tasks and pursued them against the greatest odds.

Bohby Wagner's voice was heard often on the major issues facing
New rork City and. by extension. urban Ame nica. His hand was folt

The name Robert F. Wagner runs like a bright thread through the
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everywhere. His leadership was pivotal in three of the most important
reform efforts in New York after the fiscal crisis—three reforms that
eventually served cities across the country.

The first was the campaign to make infrastructure investment the
city's major capital priority. This policy made sense in terms of guality
of life, jobs, and competitiveness. It also made sense as a way to
counter the trends of economic and psychological disinvestment that
sap the urban experience in the late twentieth century. Bobby con-
ceived this strategy. sold it. and pushed it into place in a succession
of city budgets.

Few observers of the New York scene—where so much that is
unimportant attracts attention. and so much that is critical goes
unremarked—would label this strategy as one of the major successes
of a city that staggered from one crisis to another in the 1970s and
1980s. Yet that is exactly what it was. In the fiscal dithering of the early
1990s. however, the city retreated from the Wagner infrastructure
policy—and that retreat will cost New York immeasurably.

The second major reform in which Bobby Wagner pl~ed a
principal role was the renewal of the region’s mass transit system.
This I1s a stupefying accomplishment when viewed in the context of a
decline in most public services, the age and intractability of the transit
system. the fiscal vise that has closed relentlessly on American cities
since the 1960s. and the history of failed city-state cooperation
following the fiscal crisis of the mid-1970s.

Richard Ravitch was the chief architect of this turnaround, Robert
Kiley its principal implementor. Bobby was the public figure whose
guidance spanned the tenure of both. His political statesmanship
steadied the entire work over the course of a decade, and his
conclliatory skills helped knit together the regional geographic coalition
and the hipartisan political entente that made the achievement
possible. The rebuilding of the crumbling subway and commuter rail
system Is the largest and most visible turnaround we can point to in
New York City over the past two decades. It was a success for which
many share credit. But Bobby Wagner was mstrumental i its
conception and critical to its execution.

The third grcat undertaking 1s the reform of the New York City
pub'ic school system. We do not know how that drama vl end. or
even if its meversibly under way. What we do know 1s that Bobby
sought the assignment, threw himself into 1t, and guided it during
temultuous years, Onee it became clear that he imself could not
become chancellor, Bobby accepted the position of board chair and ran
asearch for the hest person to fill the joh.
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History's final verdict on Joseph Fernandez is hard to discern
today: his tenure will probably be more easily forgotten than evaluated
because of its short duration. Bobby's approach to schoot reform.
however. was completely consistent with his approach to all big
problems: think through and set the general direction; sign on talented
people to lead the effort; reach out to all the major parties; eniist,
explain, persuade. and moderate; compromise on the little issues.
hold fast on the big ones: and make vividly clear to all participants their
stake in the battle and its outcome.

Bobbv Wagner was one of the city's few public figures who dealt
on a sustained basis with botti Mayor Edward 1. Koch and Governor
Mario Cuomo. the two elected officials who dominated New York in the
1980s. Bobby shared Cuomo's interest in conciliation and finding
common ground. Unlike Cuomo. however. Bobby shared Koch's
involvement in the operations of the vast bureaucracies over which all
three men presided. Like Koch. he understood how essential they
were to the performance of modern government.

Far more self-effacing than either Koch or Cuomo, Bobby Wagner
worked in the poorly understood zone that lies between the city and
the state. He understood. as few public figures do. the complex
dynamic between city and state that functions as the force field for
each of the large operating systems in the New York governmental
structure: health care. education. welfare. transpartation. and crim-
Inal justice.

In this zone. Bobby knew tnat the role of the state legislature is
more crucial than that of either tne city’s or the state's chief
exccutive. Here, too, the power of the municipal unions is most clearly
felt. Following the tradition initiated by his grandfather. Bobby Wagner
worked at the intersection of legislative process. union power. and
public opinion; like his grandfather and father. he was always trying
to move the great forces of the center forward toward the next
progressive objective through challenge and compromise.

Of the battles the three Wagners fought. it is Bobby's that are the
most fateful for us. For the first 175 years of America’s history. its
cities were magnets of opportunity and power ful engines of economic
growth and individual advancement. Today. American cities play that
role only for immigrants and. in highly specialized locations like central
Manhattan and a handful of other cities. for young professional elites.
The domestic imperative of the 1990s 1s to counter the trends of
growing inequality. social disorganization. and nstitutional arterios-
clerosis. In this drama, against great odds and at great personal cost.
Bobhy Wagner comimitted fimself to the search for workable paths to

o
.
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renewal, shared values. and opportunity for the great urban populations
of the country.

Bobby Wagner’s support for Rudolph Giuliani for Mayor in 1993
surprised many, although for real connoisseurs of New York politics it
held an interesting echo of his father's carefully staged endorsement
of Republican-independent Mayor John Lindsay the morning of efection
day in 1969. The Wagners were fierce and committed Democrats, but
in the end they cared more about the city than they did about the
party.

Bobby's decision to support Giuliani represented more a
conclusion on his part about incumbent Mayor David Dinkins than a
statement of unqualified faith in candidate Giutiani. Giuliani's stance
toward the city school system and its leadership in the first two years
of his mayoralty would have saddened Bobby deeply. | am certain that
either he would have invested the time necessary to deter the Mayor
from this reckless course, or he would have broken with him over it at
great cost to Giuliani. It is a measure of Bobby's importance to the city
and of our loss that neither happened.

There have been very few paladins of civic renewal who were
kind. Bobby's astonishing moral strengtti lay in the continuity of his
values, from his most personal interactions to his most painful public

decisions. There were no false notes, no paralyzing disjunctions. That
seamlessness probably contributed to the heavy personal and physical
toll that public engagement exacted from him. But it also was at the
heart of the three outstanding qualities by which we knew him—his
integrity, his passion. his grace.
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INTRODUCTION

JuLin VITULLO-MARTIN

breakaway. a term we had horrowed from the racing cyclists in Central

Park. The strong cychist looks for the opportunity—a steep climb. a treach-
erous descent. a building that blocks the wind—to break away from the pack.
Central Park's wind. however, is so0 ferocious that 1t can be more of a hazard
than competing bikers. As a result. small groups of cyclists from different
teams join together to form an echelon or paceline. The first or point person
challenges the wind and accepts it. allowing the recr cyclists 1o be pulled
through by the draft, saving 15 to 20 percent of their energy. The rank revolves.
The last person of the echelon cycles to the front. maintains the speed, and
takes on the wind. The rotation is repeated until the wind eases or the last
moment when staying with the pack makes sense. When the time is right,
someone breaks away.

When we interviewed Vincent Lane. chairman of the Chicago Housing
Authority (CHA), we knew we had met our first breakaway. This was astonishing
to us in part because public housing had become such a disturbing. monolithic.
destructive presence in so many neighborhoods. Yet, here was a man who chal-
lenged the forces arrayed against him. He took on HUD. and the welfare bureau-
cracy in Washington. He defied Chicago's powerful politicians and its Board of
Education. He strod up against the countervailing winds and pulled away.

But just as the first breakaway seldom wins the race—almost never in
the long. arduous tours for which the great bikers train—so Lane dropped

E n all areas of public policy. Bob Wagner and | had been looking for the

€
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out of contention, resigning from the CHA in June 1995. In the end, he had
needed HUD's permission to implement his most daring plans, and HUD
said no, replacing Lane with its Assistant Secretary for Public and Indian
Housing, Joseph Shuldiner. Shuldiner's announced plans are Lane's plans,
but HUD can implement them when Lane could not. Will HUD break away
from decades of its own destructive policies? Shuldiner and HUD Secretary
Henry Cisneros say they wiil.

The forces controlling and impeding breakaways are enormously strong,
That is what this collection of essays, written in memory of Bob Wagner. is
aoout: the battle between the structural constraints that are weakening cities,
and the people and innovations striving to save them.

The contributions to the book represent three complementary dimensions
of Bob Wagner's life. He was for many years an instructor at Princeton and
Columbia universities and the New School for Social Research, and his sophis-
ticated understanding of the problems facing urban America reflected his solid
academic training in history, political science. and economics. as well as urban
policy and politics. In recognition of Bob's great love of learning. the first three
€ssays provide a background perspective by three prominent New York City
scholars on the enduring fiscal, economic, and racial problems that confront
American cities.

But beyond theory, of course. Bob Wagner had many opportunities to put
good ideas to work through the prominent positions he held in public life. With
the consummate skills that were his birthright, he wedded abstract policy con-
siderations and practical politics at the New Ycrk City Planning Commission, the
Metropolitan Transportation Authority, the Board of Education, and in City Hall
itself. Bob always understood that the basic tension in public life is between the-
ory and practice—that so often it is not enough to understand the complexity
of a given problem to resolve it. The real challenge is to move a cumbersome
political structure to take action.

For the second section of this book, then, a number of commentatcr.;
were asked to take a look at some recent policy and programmatic deveiop-
ments in specific urban policy arenas, including criminal justice, education.
urban planning, housing. and social welfare. Like Bob, these contributors
bring academic training to their policy positions in and outside government.
For a third and concluding outlook. several of Bob's prominent friends and col-
leagues in government and civic life provide hands-on lessons from the field.

THE SCHOLARLY PERSPECTIVE:

Even in the best of times, America’s cities have been home to rich and poor
alike. What distinguishes cities today is not the objective conditions of pover-
ty. which are far better than in the past. What's most troubling is the subjective

19




[NTRODUCTION

loss of faith among so many of the irban disadvantaged that their children will
ever have a better life—that there is any way out of their existing poverty.

Political scientist Phil Thompson looks at a range of thecries about
the causes and consequences of deeply rooted urban poverty, r.articularly
as it affects African-Americans. But in examining poverty and race,
Thompson really examines class and race, analyzing census data for New
York City to ask which is more important. While a non-white midcle-class is
growing, income disparities between them (especially African-Americans
and whites) are widening. Because middle-class blacks may realize that
their status is eroding relative to whites, they are likely to conclude that
race, not class, limits their progress.

Theorists holding to a “trickle-down” explanation of black economic
progress believe racial discrimination against the black middle-class is the
preeminent issue facing black communities. Poor urban blacks may have an
entirely different perspective, as do social scientists with a class perspec-
tive on economic development. Seeing fewer affiuent whites and increased
numbers of affluent blacks and Asians. poor urban blacks are likely to
notice that advances for the black middle class have not trickled down to
them. Thus. savs Thompson, racial issues may remain critical fo~ the black
middle class—and for urban dwellers in general—but not for the black
urban poor. Far more important for the black urban poor is their economic
well-being, which depends to a large extent on the fiscal well-being of the
cities in which they live.

During the past twerty years, many academics have been rethinking the
common understandings of the fiscal base of American cities. In the 1960s,
students were -‘outinely taught that the major difference between public
and private finance is that governments cannot go broke. In the 1970s,
everyone learned that this was no lor;2r true of municipal governments:
cities could and did face bankruptcy.

New York City's ongoing fiscal crisis was announced to the world on
April 1, 1975, when the Standard & Poor's bond rating agency withdrew its
rating of New York City bonds. This effectively closed the city out of the
public market: it could no longer borrow short or long. Since it had been bor-
rowing to pay operating expenses. New York faced the very real possibility
that it would no longer be able to pay fur basic services. Its longstanding_
lenders. the huge commercial banks headquartered in Manhattan,
announced they were now barred by federal and state regulation from lend-
ing any more. They were prepared to walk away from their enormously
indebted sovereign.

The officers of the Wall Street rating agencies and banks were ce-
nounced by nearly every newspaper and commentator, including the then
Senate Finance Committee Chairman William Proxmire, first, for having
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lured New York into borrowing irresponsi. 5 large sums, and then for aban-
doning the city to its debts. Attacking tanks is a fong and honorable
American tradition. Even President John Adams. the scion of a merchant
family, once complained. “Banks have done more injury to the religion,
morality, tranquiility, prosperity, and even the wealth of the nation than they
can have done or ever will do good." Adarns could have been speaking in
advarnce for New Yorkers.

Yet, as it turned out. both the lending banks—seemingly dominant, rich,
and powerful—and the borrowing cities were facing a new world. The 1990s
would find banks impoverished in comparison to their earlier wealth, and
cities enmeshed in fiscal difficulties.

Economist Dick Netzer, takes an optimistic view, pointing out that since
the mid-1970s, nearly all large cities have benefitted from a considerable
expansion in a wide range of advanced business, financial. and profes-
sional services; telecommunications: health services; and tourism (even in
some fairly unlikely places such as Cleveland and Milwaukee). Moreover.
most cities have done well as incubators for new service activities. but
some have also proved to be successful incubators of new manufacturing
enterprises.

As a result, says Netzer, the 1980s saw substantially higher labor force
participatior: by young inner-city residents, demonstrating that if jobs are
available, large numbers of people will move from welfare to employment.
Netzer notes that most large cities seem to have been successful in replac
iINg old economic specializations with new ones. Throughout this century, he
maintains, these cities have renewed themselves—without government
help or even much awareness that the renewal is actually taking place.

The prospects for the economies of targe American cities, says
Netzer, are generally good, provided governments do not undermine these
private-sector deveiopments with self-destructive policies. Damaging eco-
nomic policies are made, often unintentionally, by both liberals and con-
servatives. Some levy onerous business taxes. which are relieved only by
waivers in the most conspicuous situations. Others exhaust available fis-
cal resources by granting tax incentives to large firms at the expense of
Jpgrading public amenities—thus missing an opportunity to improve the
guality of urban life.

In contrast, Ester Fuchs argues that cities have entered a period she
calls the permanent fiscal crisis. As is often true. she peints out, New York
has simply been the dramatic and aggressive initiator of events that would
eventually encompass smaller cities across the country.

Fuchs notes that a serious consequence of the permanent fiscal cri-
sis is that cities are increasingly unable to provide good hasic services,
even though doing so 1s a matter of urbar survival. American cities find
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themselves simultaneously trapped by local fiscal crises and a relentless
global competition for their productive businesses and residents.

New PoLICY PERSPECTIVES

For the urban poor. education may be the single most important factor in
guaranteeing economic opportunity. regardless of race. Educator Diane
Ravitch points out. however. that only about 40 percent of incoming ninth-
graders in New York City public schools graduate four years later, while. at
the same time, nearly 40 percent of the city’s schools have been identified
by the State Commissioner of Education as among the lowest-performing
schools in the state. Ravitch argues that a new model for successful
schools must be found. one that guarantees public school students a choice
in determining what schools they attend. Her solutions include granting
true autonom.y tc public schools—equivalent to the school-based manage-
ment of private and parochial schools: offering meaningful flexibility for
teachers as well as students: contracting out management of many schools:
and providing scholarships for low-income students in ecucationally bankrupt
schools that can be used at any school. public or private—including
parochial—in the city. The hallmarks of public education in New York and
elsewhere. Ravitch argues. should be equality of opportunity, quality of
instruction. and diversity of providers.

Keeping young people in schools not only enhances future economic
opportunity, it also helps guard against both the enticements and the dan-
gers of crime—surely the most destructive and divisive urban problem.
especially among the poor. Violent crime not only destroys lives and prop-
erty. it divides neighbors and colleagues. Vet few agree on how best to
wield effective punishment.

Like most urban criminal justice systems, New York's I1s so overbur-
dened that the city would be unable to respond with sure, fast punishment
even if it chose to do so. New York Ascendant. the 1987 report of the
Commission on the Year 2000. chaired by Bob Wagner. noted that for the
600.000 felonies committed annually. only 110,000 people are arrested—
about 40.000 of them for serious crimes. The State of New York has about
42.000 prison cells, which puts a ceiling on how many felons the system
can permit itself to punish. In fact. only 4.2 percent of felonies committed
in New York City are punished by incarceration of any kind-—and only 1.9 per-
cent by prison.

Chris Stone. directer of the Vera Institute of Justice. is pessinistic
about the effectiveness of most efforts to reform the criminal justice sys-
tem. even though Vera has designed and implemented some of the coun-

try's most innovative criminal justice demonstration projects. He argues
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that the most meaningful initiatives under way in criminal justice involve
trying 1o make failing systems more responsive to the urban communities
they serve. Thus, community policing, community courts, community pros-
ecut.on, neighborhood defenders, and community corrections, though not
yet well-defined or fully implemented, represent, in the hands of their more
talented practitioners, a sincere commitment to dealing with crime, victims,
and offenders in the broader contexts of their communities.

The contradictions—and failures—of programs targeted at the urban poor
can, perhaps, be most clearly seen in the federally financed public housing
program, whose original, authorizing legislation was sponsored by Senator
Robert F. Wagner during the Great Depression. Public housing is the ultimate
liberal program, and one with auspicious beginnings. From the start, how-
ever, one of its weak elements was that it was a jobs program as well as a
housing program. And it was not just any jobs program, but a union program
employing high-priced plumbers, electricians, carpenters, and other crafts
workers. The deliberate intention of Congress in the 1930s was, after all,
to employ people. If workers were actually productive and built decent hous-
ing, so much the better, but they didn't really have to. In fact, they could and
did build some very bad housing—in St. Louis, Philadelphia, Chicago.
Washington, D.C., and New Orleans. In my essay on public housing, | con-
centrate on Chicago, an affluent city that oversees what many observers
consider to have once been the most troubled major public housing program
in the country, but where concerted efforts to bring about change were
begun by the local authority. halted by HUD, and then restarted by HUD
bureaucrats.

Biographer and historian Ellen Chesler, currently a Twentieth Century
Fund Fellow, looks to the past in search of ideas to reinvigorate contempo-
rary social welfare policy. She finds a compelling model for decentralizing
delivery of services and benefits to the community level in the pioneering
social settlement houses of the progressive era. The model is based on a sin-
gle case-worker working in one caring and concerned institution, coordinating
and addressing as many of a family’s needs as possible. Chesler links
recent scholarship reevaluating the imaginative and formidable role of pro-
gressive era women in the building of the social welfare state to practical
innovations now under way by New York City settlements trying to reorganize
and integrate government programs in order to meet the needs of poor fam-
ilies and communities. These institutions represent another dimension of Bob
Wagner's vision for cities that work, since, along with his father, he was for
many years a dedicated member of the board of United Neighborhood
Houses. the umbrella organization for New York's settlement houses.

The next essays address the question, which Bob himself often asked:
What, in addition to good schools, saf» streets, decent housing, and strong
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civic institutions, are the ingredients of a viable urban environment? The
answer, embraced by New York Ascendant, is that New York must one day
become a truly civil society thriving in a beautiful setting and a more humane
environment.

New York Times cultural correspondent Paui Goldherger discusses what
physical, social, and cultural elements must combine to create a successful
city today. In other words, what still at.cacts people to live in cities? Goldberger
finds a new. safe, serene, and tidy urban paradigm in ptaces like Charlotte,
Minneapolis, Dallas, and Seattle that offer “a gentle sprinkling of those
aspects of traditional urbanism that middleclass residents value in small
doses"” with very few of the traditional problems of city life, particularly chaos
or crime. Yet, he argues that only a few great cities—New York, Los Angetes,
Boston, San Francisco, perhaps Miami—remain as incubatcrs and promot-
ers of culture. and as such possess an ultimate form of urban authenticity.

PERSPECTIVES FROM THE FIELD

Viable cities must also provide a healthy environment for families through a
combination of preventive public health measures. including advanced sew-
erage treatment, stringent building codes, an ample supply of clean water,
and reasonably responsible private behavior. In modern times, the field of
public health has generally done well at all but the last of that list of prob-
lems. Particutarly after World War If, as American doctors came to believe that
antibiotics and other advanced drugs had conquered epidemics, public health
increasingly confined its oversight to relatively neutral areas like clean water,
and moved away from regulatory concern over sexually transmitted diseases.,
drug and alcohol abuse. and other individual matters.

Nonetheless, outbreaks of disease, such as the newly virulent strain of
drug-resistant tuberculosis, and deadly individual behavior, such as drunk
driving, periodically force a reassessment of the tools and programs of
public health. The reassessment is particularly pressing today as officials
reflect on recent findings of the Centers for Disease Control and Prevention
that risk factors due to life style contribute about 46.8 percent of premature
mortality in the United States. while health care system inadequacies
account for only 10.8 percent.

At the same time, it is clear that government programs directed at
large urban populations have often proved invaluable. From the turn of the
century on, city governments were innovators in health because they had t0
be, and New York City was usually far ahead of other cities. Its public school
system became the country's public health model for preventing iliness
among and caring for the medical needs of children. Yet in recent years, SO
mary programs have been dismantled that the typical public schoo! today
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does not even have a nurse or a health care worker on campus; most
schools are visited once every six-to-eight weeks by one or two nurses who
spend part of a day addressing a multitude of health problems.

Thousands of children come to school too sick to learn and often ill with
communicable diseases. Nearly one of five students entering school in
New York reported some health problem on his or her admisgion form in
1993. New York City school children are hospitalized at nearly twice the
national rate for asthma. The city has the country’s highest rate of infection
by HIV among adolescents.

Secretary of Health and Human Services Donna E. Shalala urges a
third revolution in public health—one that w.ll restore the commitment of
earlier generations to education and disease prevention. And she suggests
that these efforts be harnessed to a reformed system of welfare—one
based on job training, counseling. and employment.

In the best sense. Shalala's strong voice at the end of the twentieth
century echoes the ideas of social reformers at its beginning. America’s
greal progressive reformers believed they could rescue a generation of
immigrants from poverty by demanding that governments provide every cit-
izen with the fundamentals of a healthy and good life: clean. safe neigh-
borhoods: sound housing; good schools: immunizations from disease:
playgrounds and parks: job training and counseling. Secretary Shalala urges
a recommitment to that idealism todav.

Just as urban public health systems have deteriorated so have urban
rail systems. As automobiles gained ascendancy after World War Il, and
suburbanization became the dominant development pattern, older cities
heavily dependent on rail systems (Boston, New York., Chicago, Philadelphia)
lost an existing advantage and an Gpportunity for the future. Options and
rights-of-way for public transportation were left open in cities such as
Chicago. but they were closed in others. such as New York. Chicago today
is a spaghetti soup of railroads and holds far more possibilities than Eastern
cities for mixing different kinds of transportation. New York, on the other
hand. is restricted in what it can do. Early plans for the Long Island
Expressway, for example, included a right-of-way for public transportatior.
but it was eliminated before the highway was built.

At the same time. New York City's once magnificent—though nearly
always financially troubled and controversial— subway system set out on a
long course of deterioration. As a member of the Metropolitan Transportation
Authority (MTA) board. Bob Wagner searched the country for a transportation
executive capable of rescuing this flagship system. He found Bob Kiley run-
ning the trains and buses in Bostcn. By the time Kiley assumed the MTA
chairmanship in 1984, the system's operations were a mess, and its niders
were angry. hostile, and declining in numbers. But Kiley had one distinct
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advantage. His predecessor, Richard Ravitch, had put together the largest and
most innovative financing package in the history of any urban subway system.
In his essay. Kiley examines the problems he faced and the management
solutions he and his principle lieutenant, David Gunn, implemented.

Only a few years later, in 1990—at the urging of its then President
Bob Wagner—the New York City Board of Education hired Joseph Fernandez
as its new chancellor. A nationally known educator serving as superinten-
dent of schools in Miami, Fernendez had a successful track record as a
school reformer. As a Latino and a native New Yorker, he was also seen as
politically savvy. But Fernandez's performance in Miami had been secured
by structural supports not in place in New York, notes former deputy chan-
cellor Stanley Litow: an elected school board of seven members who ran at-
large and were directly responsible to voters: a well-funded school system
with its own independent taxing authority; strong city and state backing;
and forward-looking leadership on the side of management and tabor. which
was represented by a strong American Federation of Teachers affiliate. In
New York. Fernandez started with great fanfare but left at the end of his
three-year contract with the board deeply split and any number of public
figures clamoring for his resignation. His essay reflects on this experience
and recommends a course for the future.

On a more optimistic note, Nathan Leventhat, the President of Lincoln
Center. who was Bob Wagner Jr.'s closest colleague in the Koch adminis-
tration. reflects on how public investment in the arts promotes economic
development in New York City while sustaining the spiritual well-being of
so many of its citizens. And Bob Wagner's long:time ally in cCity government,
Stanley Brezenoff, teams up with his former Port Authority colleague.
Roger Cohen, to provide a measure of the distinguished legacy of the
Wagner family by looking at how each successive generation left its mark on
the work of that agency. Brezenoff and Cohen see the realization of each
Wagner's vision in Port Authority efforts to restore the region’s airports
and improve access to them; to integrate the region’s public transportation:
to revitalize and improve public access to New York's spectacular water-
front: and to reestablish commuter ferry service. But beyond these specif-
ic initiatives. they credit Bob Wagner, Jr.. for establishing a principied
framework for cooperation among elected officials and appointed policy-
makers in the region. one that encourages fiscal discipline but also recog-
nizes the need for sustained capital investment in public infrastructure and
social needs.

And to close, William Dean calls forth the words of another devotee of
New York City. Walt Whitman, allowing him to speak for Boh in words Bob
himself often quated. The love of New York City life that Bob so personified
rings ciear and true.
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URBAN POVERTY AND RACE

I. PriiiLip THOMPSON'

60 percent of metropolitan-area residents lived in suburbs in

1990: only 30 percent did so in 1950. The twelve largest
metropolitan areas have increased their population since 1950, but
only two of the twe' re largest cities have done so: New York and Los
Angeles. both gateways for Latin, Asian. and Caribbean immigrants.:
Virtually all metropolitan growth in recent decades has occurred in
the suburbs. facilitated in large measure by federal transportation and
housing policies that built roads and subsidized suburban home-
ownership. thereby encouraging white flight from central cities. These
factors In turn increased fiscal strain and worsened already deteriorating
services in cities. pushing out more middle-class residents.”

Those remaining in cities. and those arriving. are incieasingly
poor and minority.” Poverty rates in the top one hundred U.S. cities
rose from 14.5 percent in 1970, to 16.7 percent in 1980. to 18.3
percent In 1990. At the same time. blacks. Latinos, and Asians be-
came a majonty in six of the nation's eight largest cities. Only

S ince the 1950s. cities have steadily lost population to the suburbs:

Lan Minnde and Jocelyn Sargent offered valuable insights and assistance
1 the preparation of this chapter,
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Philadelphia (48.4 percent) and San Diego (42.5 percent) had less
than a 50 percent minority population in 1990.°

Poverty has not only increased, it has become more concentrated. Poor
(mostly minority) inner-city residents increasingly live in neighborhoods
characterized by joblessness, welfare dependency, extraordinary levels
of poverty, failine schools, and violent crime.” This combination of
woes now popularly, if imprecisely, defines the "underclass.” Half of all
poor African-Americans live in such “extremely” poor neighbornoods—
that is. defined as a census tract having more than a 40 percent rate
of poverty.®

The composition of the poor population has also changed. Fewer
of the poor are elderly: more are children—40 percent, according to the
1990 Census.” Social Security and Supplemental Security Income
(SSI) have been relatively effective in reducing poverty among the
elderly. Unlike Social Security, however, Aid to Families with Dependent
Children (AFDC) has not been indexed to inflation and has declined in
value. A study of poverty in New York City found that AFDC had virtually
no effect on reducing poverty among single parents with children in
1990, while government programs for the elderly cut the poverty rate
in elderly households by more than 40 percent.!® Many studies have
noted that. although children are a large component of the poor
population, they receive a relatively small share of poverty-related
spending. This is important because recent longitudinal studies
confirm linkages between the nature of childhood development and
improved outcomes in later life.

CLASS DIFFERENTIATION WITHIN THE Brack CoMMUNITY

Inthe 1970s, sociolcgist William Julius Wilson argued that the growth
of the black middle class showed that present-day racial discrimination
had declined and that class factors were more important in explaining
inner-city poverty among blacks.' Wilson's work was significant be-
cause it implied that race-specific policies such as affirmative action
were less important than programs directly benefiting the poor.
Subsequent studies, however, have shown large and persistent gaps
between the earnings and wealth of the black and white middle
classes, suggesting that racial discrimination is still an important
cause of racial inequaiity. -

Both Wilson and his critics are right in important respects, as
data for New York City demonstrate. Whether race or class is more
'mportant depends on one's perspective. New York City’s economy
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did exceptionally well in the 1980s. and offered a relatively robust
setting for black economic progress (see Table 2.1). Over the decade,
New York City's white population dropped sharply—by 683,000, or 24
percent—and the Puerto Rican population declined negligibly. But all
other groups grew: non-Puerto Rican Latinos by nearly 283,000, Asians
by nearly 242.000. and blacks by just over 183,000. Total family
population in the city was constant. but racially and ethnically New
York became a different place.

As shown in Table 2.2 (see page 16). New York City's poverty
population grew by over 69.000 in the 1980s."* The whites who
stayed in the city included a significant poor, mainly elderly, pop-
ulation. The number of poor blacks and Puerto Ricans declined
slightly, and poor non-Puerto Rican Latinos and Asians increased by
over 179.000. As shown in Table 2.3 (see page 17). the size of New
York City's middle class (and upper class). defined as those persons
living in families earning more than median income, was reduced by
the departure of nearly 433,000 white middle-class families. That
reduction. however. was almost offset by an increase of about

TaBLy 2.1

PrrsoONs IN Faniy Houstnorns 8y RACE/ETHNIC Grour
New York City, 1980, 1990

“Puerto  Other  Asian/
White  Black Rican _Lafino _Other  Total

Persons in 1980 2.861.960 1.453.780 789.480 532.080 234.717 5.872,017
Persons in 1990 2.178.157 1637.089 759.803 814.798 476,517 5,866,364

increase/(Decrease),
1980-1990

683 803) 183.309 (29.677) 282718 241800 (5653

- .+~ Author s calculations based on the U S. Department ¢t Commerce. Bureau of
the Census. 1980 and 1990 Public Use Microdala tapes Such tapes reflect data
collected the previous calendar year
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TABLE 2.2

RACIZETHNIC GROUP BELOW 50 PERCENT FAMILY MEDIAN INCOAE
Ntw York Ci1v, 1980, 1990

T 7 "Puero Other  Asiany
White  Black Rican Latino  Other Total

1980
°cin Foverty 12 80 32.60 45.90 2820 16.90 23.80
No of Persons  367.460 473.880 362.760 155.180 38.260 1,397,540

1990
o in Poverty 13.40 28.60 44.00 33.60 1340 25.00
No.of Persons 292150 467.686 333.944 273.801 99.010 1,466,591

Increase/(Decrease),
1980~-1990

(75.310) (6.194) (28.816) 118.621 60.750 69,051

Sonreer Author's calculations besed on the U.S. Department of Commerce.
Bureau of the Census. 1880 and 1990 Public Use Microdata tapes. Such tapes
reflect data collected the previous calendar year.

157.000 black. 125,000 Asian. 80.000 non-Puerto Rican. and
35.000 Puerto Rican middie-class families. As a result, while whites
are still proportionately overrepresented in New York's middle class.
in 1990, one of every two middle-class families was black. Latino. or
Asiari. a change from 1980, when only 37 percent of the middle class
was nonwhite. Today, it can no longer be said that New York City's
nmiddle class is white.

Does Table 2.3 imply narrowing differences between whites and
nonwhites generally? No. Income inequality actually increased between
middle-class whites and all others during the 1980s (see Tables 2.4
and 2.5. page 18). income inequality also increased between poor
whites and blacks. as well as between poor whites and Latinos. The
differences between the black and Latino nuddle classes compared to
the black and Latino poor is particularly striking. however. Poor black
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TaBrLe 2.3

RACH/ETHNIC GROUP ABOVE FAMILY MEDIAN INCOME.
Niw York City, 1980, 1990

PL;léﬁl’l-O- ) Other 7 Asi-an/
White Blazk Rican Latino  Other Total
1980
¢, above Median 66.50 39.40 25.60 39.30 58.60
No. of Persons 1.904.080 572.500 201.900 209,240 132.720 3,020,440

1990
°, above Median 67.50 4450 31.20 3550 34.90
No. of Persons  1.471.158 729.319 237.356 289.069 248.015 2,984,917

Increase/(Decrease),
1980-1990

(432,922) 156.819 35.456 79.829 125295 (35,523)

Srcees Author's calculations based on the U.S. Department of Commerce.
Bureau of the Census. 1980 and 1990 Public Use Microdata tapes. Such tapes
reflect data collected the previous calendar year.

and Puerto Rican families experienced losses in real income of 12
and 14 percent respectively, while their middle classes experienced
significant rises in real income.

Two trends can be gieaned from this census data for New York
City: the minority middle class is growing and. simultaneously, income
disparities between the minority {especially black) middle class and the
white middle class are widening. The concurrence of thesc trends has
produced separate socioeconomic perspectives within the minority
community. Middle class blacks may realize that their status is eroding
relative to whites. From their perspective, race, not cless, limits their
progress. Those holding to a “trickle-down™ theory of black economic
progress believe racial discrimination against the black middle class is
the preeminent issue facing black communities. However. poor blacks
in the city may have an entirely different perspective, as do analysts
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TasLL 2.4

Mipian NEw York Crmy INcoat: By RaciZEThaIC Grour
FOR FAMIES EARNING ABOVE MiDIAN FaMIoy INCozMp, 1980, 1990

. F;uerio Other Asian/
White  Black  Rican Latino ~  Other

1980 Median income 29.010 25.010 23.010 24,300 27.890
1980 Median Income in

1990 Constant Dollars 51,165 44,110 40,583 42 858 49,190
1990 Median Income 63.032  52.208 49.500 49.800 57.000
Increase. 1980-1990 11.867 8,098 8.917 6.942 7.810

e Author's caleulations based on the U.S Department of Commerce. Bureau of
the Census. 1980 and 1990 Public Use Microdala tapes. Such tapes reflect data
collected the previous calendar year

Tasir 2.5

MeniaN New York Ciry Incoamr BY RaciZETnNie Group
FOR FAMITI S DARNING 50 Prrerst o MepiaN FAMIY INCOMI OR Liss.
1980, 1990

Puerto Other Asian/

White Black ' Ricgn_ ) _l_a_t_inp B Other

1980 Median Income 5.530 4,490 4,325 4,710 5.225
1980 Median Income in

1990 Constant Dollars 9.753 7,919 7.628 8.307 9.215

1990 Median Income 10.000 7.000 6.664 8.160 10.000
Increase/(Decrease).
1980-1990 247 (919) (964) (147) 785

sonccs Author's calcutations based on the U.S. Department of Commerce. Bureau of
the Census. 1980 and 1990 Public Use Microdata tapes Such tapes reflect data
collected the previous calendar year All poverty statistics are for persons for whom
poverty status could be determined
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maintaining a class perspective on economic development. Seeing
fewer affluent whites but more affluent blacks and Asians. they may
notice that advances for the black middle class have not trickled down
to them. Racial discrimination and class polarization, however. are
not a zero-sum equation. Both perspectives can be accurate to some
degree.

Understanding the two trends 1s important politically. “White versus
black” may remain the critical issue for the black middle class. although
it might not be the primary political paradigm for many of the city’s
poor. Barring major social transformation. the minority middle class
will soon be the dominant voice in city politics. That class’s outlook
toward the poor will take on increasing importance in locai policy; it
was already an important issue during the Dinkins administration.

These trends are not unique to New York City. A growing, politically
significant but economically imperiled black middle class. and a large
and stagnant poor black population, are the norm in the nation's big
cities. Similar trends exist for other minority groups. but little work
has been done in this area. Because so much of the literature on pov-
erty analyzes black poverty. the remainder of this chapter will focus on
the black poor.

Causts or Inner Cimy PovERTY

Simply stated. explanations of persistent inner-city poverty can be
grouped according to four causes: cultural deprivation: racial dis-
crimination: structural transformation (economic class): and social
breakdown in the black community.

Cultural Deprivation Theory

There are two critical differences between culture theories and others:
culture theorists emphasize ‘deviant” values and “immorality” of the
poor. and they hold the view that poverty is the result of dependency
bred by the government dole." Cultural deprivation theorists are hard
pressed to explain the persistence of poverty among poor families
and particular ethnic groups. but basically rely on two theories, one old
and the other new. The old theory argues that certain families and
some ethnic/raciai groups are simply less intelligent than others:
ditferences in achievement are genetic. and deprived culture is a
natural biological phenomenon. The new theory is that poor families
are usually stuck in poor communities. where conditions are ripe for a
negative subculture. including excessive teenage sexual promiscuity.

s
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a separate language ("street English”), and a depreciation of school
and academic learning. The latter theory attributes deviancy to the
spatial isolation of the poor from the presumed superior cuiture of
upper classes, or in some cases, the isolation of poor blacks from
the normative white culture.

Not all culture analyses have predictable conservative intonations,
however. Christopher Jencks rightly raises the question of whether
centuries of racial subordination and continued racial prejudice have
alienated African-Americans from low-wage. racially subordinated
fabor.'* He implies that some black joblessness can be explained by
blacks™ unwillingness to do certain types of work, or to work in white
cultural environments. While studies indicate that blacks are no less
willing to work than whites, black (and white) alienation from certain
types of racialized work relations is seldom disc'ssed in analyses of
poverty.

Racial Discrimination Theory

These theorists primarily base their arguments on evidence of con-
tinued racial disc mination in housing and employment. Sociologists
Douglass Massey and Nancy Denton maintain that discrimination in
housing lacation limits educational and employment opportunities for
low-incame blacks." The effects of poverty are made worse because
poor blacks are densely concentrated, in isclated public housing
developments, for example.

Discrimination is not new. however, and so it alone cannot explain
rising crime or family instability, which are recent developments. To
explain new social pathologies. Massey and Denton borrow the concept
of “the values and attitudes of the street” from traditional culture-cf-
poverty theory. They argue that race—and to some extent class—
discrimination in housing works to concentrate poor blacks in segre-
gated inner-City neighborhoods. In this model, these neighborhoods
become a greenhouse for a negative subculture; investors avoid them:
their residents lack the mainstream cultural norms and skills that
employers demand. To Massey and Denton, low black educational
achievement is less the result of faulty school administration or teaching
than the inevitable result of concentrating poor blacks together: “Given
the burden of ‘acting white," the pressures 1o speak Black English, the
social stigma attached to ‘brainiacs." the allure of drug-taking. the quick
money to be had from drug dealing, and the romantic sexuality of the
streets, it is not surprising that black educational achievement has
stagnated.”’
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Structural Transformation Theory

Structural arguments explaining the persistence of poverty highlight
unemploymenit and underemployment. The exodus of manufacturing
businesses to the suburbs and overseas has had an especially hard
impact on blacks. who were heavily concentrated in blue-collar
industries.’™ The main growth in inner-city employment has been in
services. where wages tend to be high or low. High wages require
secondary or professional education. which most low-income blacks
lack.!" Job opportunities for the black poor therefore tend to be low-
wage. cr very low-wage, and dead-end.””

Unemployment alone. however. does not explain ghetto pathology.
Like race discrimination theorists. structuralists use culture-of-poverty
theory to explain the breakdown of families and institutions in the
ghetto. Wilson, a groundbreaking structuratist. emphasizes that middle-
class blacks have departed inner-city ghettos at the same time that
blue-collar jobs (employing mostly males) have declined. Young women
cannot find stable. working marriage partners. Teenagers have nothing
to do and no one to look up to. Working-class men have been under-
mined, the middle class has fled. and a tangle of pathology remains.
Wilson believes that economic—not racial—isolation of poor “under-
class” blacks ferments a negative culture. However, several empirical
studies challenge the view that cultural characteristics of the black
poor, rather than race discrimination. account for employers’ reluctance
to hire low-income blacks.”’

Social Breakdown Theory

The fourth explanation for the persistence of poverty focuses on social
breakdown m poor ccmmunities. These theorists argue that poverty
does not automatically cause crime, educational failure. and other ills
associated with poor neighborhoods. They point out that there are
considerable variations within and between poor neighborhoods that
cannot be explained by simplistic culture-of-poverty arguments.
Anthropologists have long known that poor communities contain a
variety of cultures and that the poor also respond to attitudes in the
broader society.”” Community and neighborhood studies that are
informed by social breakdown theory look for the factors within poor
communities that indicate the level of social success. Students of
social breakdown pay attention to informat networks of family and
friends. to local (even building-specific) institutional practices. and to
governmental practices in poor communities. Some studies suggest
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that poverty disrupts family networks and weakens participation in
community organizations, which in turn leads to crime and neigh-
borhood downturn.

How 10 Repuctk POveERTY

Different analyses of urban poverty prompt different remedies. Cuiture
theonists’™ proposals vary. but they emphasize the personal respons-
iility—or lack thereof—of those in poverty. At one extreme. some
analysts call for the removal of children from incompetent poor mothers
in favor of placement in government child-rearing programs. More
mainstream arguments hold that the poor should be forced to work.
regardless of the status of the job: unwed fathers should be forced to pay
child support; and government benefits should be temporary at best.

One problem with culture arguments is their assumption that
reforming the bad attitudes of the poor will somehow lead to job
opportunities with sufficient pay to support poor families. Research
Indicates a dearth of such jobs and the need for a public jobs program
to back up any forced-work program.-* Culture theorists do not study
social processes within poor communities. so they have no idea how
their proposals would affect poor people. Simply forcing poor mothers
to work at low-wage jobs. for example. might lead to less supervision
and development of children. weaker performance in school. and more
community violence. Fortunately. Congress and most states have thus
far treated such proposals with caution.

Race discrimination theorists want stronger federal residential
desegregation efforts to break down barriers between cities and
suburbs. They also want vigorous enforcement of antidiscrimination
laws. However, desegregating the United States would not only be a
great moral challenge. but an unprecedented physical challenge as
well. For example. to completely desegregate Chicago. New York.
Cleveland. or Philadelphia, more than 80 percent of blacks would have
to move.'” Given the lack of progress in achieving racial desegregation
thus far. and Congress’s apparent lack of political v.ill to pursue it,
desegregation is unlikely to alleviate urban poverty anytime soon.

Structuralists emphasize labor market solutions. such as a public
jobs “Marshall Plan™ for the inner cities. or linkage strategies among
minority workers, entrepreneurs, and regional businesses. Some also
call for comiunity enrichment programs—such as day care. job
training, ard drug treatment—that help the poor enter the workforce.
The Clinton administration’s liberal pragmatist approach to welfare
reform is most closely linked to Wilson's structuralist arguments. It

3o




Llrpss Povi ey ANp Ract AR

combines a conservative cultural emphasis on morality. the work ethic.
and limitations on welfare ("two years and out™) with job opportunities
and social supports such as subsidized day care. Such a program
would be expensive, however.

Given the federal budget deficit, and the unwillingness of Congress
to tackle poverty and urban decay even in relatively prosperous times,
a comprehensive, adequately funded Marshall Plan is uniikely to
emerge. Also, given the generel lack of knowledge about internal
community social processes, it is unclear which social supports are
cnitical for program success or even whether the same supports would
work in different communities.

There has been little generalizatiors from community and social
network studies about how to “solve™ poverty. Nonetheless. such
stuaies can be placed within the framework of efforts to improve poor
communities as places to live and work. Local strategies are different
from any of the strategies mentioned earlier in that they do not
necessarily require expanded and expensive federal action. One such
approach is what economist George Galster calls the “"parallel
institutions” approach.” The basic goal is to create vibrant community-
owned businesses in low-income. minority neighborhoods. This
approach is embodied in federal Enterprise and Empowerment Zone
programs. Many scholars, and some elected officials. discount the
effectiveness of the parallel institutions approaches. often citing
reasons such as inadequate government funding for such programs.
the limited market for goods and services in low-income neigh
borhoods. the tendency of property owners (but not others) to benefit
from such programs, the likely political opposition from mainstream
businesses if local entrepreneurs are successful, and the danger that
such targeted neighborhood approaches may allow the broader political
community to avoid responsibility for urban poverty.

Other local strategies include building community-based organ-
izations to develop housing. prevent crime, provide social services.
and organize neighborhoods. Although it has received little attention in
acacdemia. there has been a near-explosion in community organizing
and development efforts over the last ten years. Because there have
been few studies. we do not know much about what effect they are
having on reducing (or preventing) poverty. The implications of in-
creased community organization on political participation of the poor
are likewise unexplored.

Community studies answer some questions that the other
theories do not: Why do some familics, bulldings. and blocks do better
than others? Although community scholars offer no sotutions to
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extreme economic and racial inequality, they expose a range of policy
options for local officials to lessen the effects of poverty on poor
communities and individuals. Does public housing policy, for exarnple,
promote and develop intergenerational kinship ties or undermine
them? Do police organize poor communities to participate in their own
security? Do social service caseworkers have low enough caseloads to
know the problems of their clients? Are they flexible enough to
customize programs for their clients to prevent family breakdown?
What incentives are there for experienced public school teachers to
work in troubled schools? Or do their contracts allow civil servants
and government professionals to move out into less challenging
neighborhoods? What types of special training do police, parole
officers, school teachers, social service workers, housing managers,
and firefighters receive for working in complicated and difficult low-
Income environments? Are programs coordinated across agencies?
Is there a centralized youth referral system? The answers to these
questions have major implicatiens for poor people living in cities. In
most cases, they are not significant budget issues. They involve work-
rules negotiated by unions and city officials, government regulations,
and force of habit. They are areas where local government officials can
exercise great initiative.

Brack Poutics

Absent from much of the debate on these i1ssues 1s discussion of the
role of local political lcadership. This absence is espectally glaring in the
case of black mayors. who run many large cities. One of the hopeful
changes n urban poitics was the election of black mayors in major
Cities, a phenomenon that began in the early 1970s. Many believed that
black mayors would be able to relieve much of the racial conflict that
devastated American cities in the 1960s and help lead the urban poor
on the road to econonic recovery.:~ Today. those hopes are long gone.
Imphicit arid largely unspoken in much of the urban poverty literature is
cnticism. if not condemnation. of black political leadership.
Advocates of racial ntegration promote the fragmentation of black
commumties into targer white communities. Some critics argue that
black political leaders cymically promote de facto racial segregation
only to protect selfish political interests. Others argue that black
pohticians have performed poorly and that massive deconcentration of
poor black communities 1s thus more important than preserving black
pohtical power. Smularly, structurabists advocate universal antipoverty
programs that do not “over identify” blacks with poverty programs.
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This recommendation results fro..) a determination that local city
politics. especially black pohitics, matter little when it comes to poverty.

Given the substantial efforts of blacks anr liberal whites to elect
black mayors in major cities over the last twenty-five years, the ahsence
of a discussion of black politics in relation to poverty is surprising.
Even conservative culturalists now provide a better model for the self-
determination of local pocs communities than do the otherwise more
liberal structuralists and racial integrationists—whose theories tend
toward paternalisra and whose proposals lack any significant role for
community organization or local political participation of poor
minortties. To the extent that such 1ssues are addressed. itis usually
to deride local “empowerment” efforts.

What went wrong? Why did black political leadership fail. and liberals
lose their faith? What are the prospects for a rerewed black pohtics. anci
a renewed black/liberal aillance? Should this even be a goal?

Admittediy. black mayors have nct been successful in reducing
inner-city poverty. stemming black-on-black violence, or in maintaining
black voter participation in local elections. Black mayors recently
lost eleclions in Philadelphia. Chicago. Los Angeles. and New York.
The losses seem to heighten the sense that black leadership has tost
its power. Why have black mayors not been more successful?

The farmitiar arswer 1s that biack mayors, like white ones. have little
or no control over national economic trends-—such as the decline of
nianufactunng industnes in the Northeast and Midwost in the 1970s.
that devastate ciies. Mayors cannot stop businesses from lcaving ther
cities. and they are loath to adopt social programs that enhance the nsh
that bond-rating agencies will downgrade thew city’'s credit rabings.
Programs di:ectly affecting the poor. such as social services and public
housing ars .ederal and s'aie regulated—making locai Innovation more
difficult. M2,013 also must confront hostile city bureaucracies and unions
that frequently vppose reforms benefiting low-income communities. -

Mayers have to deal with structural political-demographic problems
as weil. The loss of city population, relative to suburos. has led to an
merease i ~uburban represcitation not only in the U5, House of
Representatives but also in state legislatures. Bill Clhinton has buen
called the first preswdent elected by the suburbs (although many
governors already have beemy The L., Senate severely under
represents Urban areas. Newe York City alone has roughly the same
population as the len least popuiated states, hut these states cortrol
ane fBfth of the voles 1n the Senate, Disproportionate political power
leadds to disproportionate distabution of nahonad resourees and gae
raral tegratators the atahty ta Binck mpartant urbes batives,
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Structural problems aside, questions remain as to why black
mayors have not been more aggressive In drawing public attention to
urban problems or in organizing low-income communities. Why have
they not invested more resources in lovs Income neighborhoods? And
why have black mayors not mobihzed poor blacks more effectively to
vote m national electtons?  Political scientists Richard Saerzopf and
Todd Swanstrom have shown that cities fell further behind suburbs n
turnout for presidential elections in recent decades —the same Lime
that Black Power came to cities,

Former Attanta mayor and cvil nights leader Androw Young
atinbutes many of the shortconings of black electoral politics to two
faztors: the lack of open cnticism within the ranks of black Mayors, and
the middie class bias of civil ights tegislation:

There hove been nnssteps and nisjudgments on out parts. as

on the parts of many elected officials, but we have boen
= refuctant to say so. We must in order to understand where we
Areand move on. For exarmple, the cvil nghts movement w.
nob aitne At endme poverty It did not focus o cconon
SEUCST N0 huCause e didn't think Coonnnig 19sues w e
tnportant, but decause we did not think we could win on
ceonomic 1ssues. ... The primary battle m the 1950¢ and
18960s was to nght the wrongs against a population that was
ety waldeed el e choes, Dl s ST e |t
Dasic aght to pubhc acconmodations i Amenca. Wo oot ot
to-breal down the color Barners for those who were o
copnonally welb quabfied, avtwe succeeded,

s

O Youne s o exolanations, the second 15 more nnportant, of ‘
ol because the dack of socal cnbosm vathin the black cammimty
cdends far beyond B ack mavors, If the needs of poor miIonties n
i ccipsed the 1O80s ool nghte femislation, why have ol nehta
ctfaniZabionis ot recogmzed that tact and pushed lonsard with @ new
Ot

A beyv roblens os been e disjunclure betveon the national
epaslative eeabsho, ovad detensne notyre of the (Ol nghts moverment
A the mnedrate practical, compies, and often s ontradictors, o
Goucments o local comsmunties, On the natonal leyved, frosang con
SEfvabsi b pal cnad nphls o o ates on the defensive S e fhe 1ot
PO e receangy e rcelied on e conrts b profect sotyp nghte
ot erent et o o ion cdas bl e wovp kg gtaory e

Pvagsang ol b e e et Tu0n W s oy o,

~
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were under constant attack on the national level, newly elected black
mayors were facing new problems—such as drug abuse. teenage
pregnancy, black-on-black crine. homelessness. and chronic unem:
ployment-—-that cannot be solverd in court and cannot wait for in-
cremental federal legislation.

Civil nghts leaders. however, have been loath to question old cwil
nghts programs or to take on new battles while civil rights programs continue
to be opposed strenuously by conservatives. Black elected offictals have
ceme up with few alternatives to the old agenda. The objective protlems in
black communities have thus been compounded by national conservatives’
continuing challenge of the {(mostly black middle class) gains of the 1960s.
as well as a lack of social accountability of elected and civil nghts leader-
ship to the poor. The result has heen policy stagnation,

in practice, there are numerous policy contradictions and political
disjunctions among civil nghts advocates. black elected officials. and
low Income black city residents that cry out for resolution. Below are
some examples,

HOUSING INTEGRATTON VERSUS
NEFIGHBORHOOD DEVELOPMENT

In response to the concentration of blacks in high nise scgregated
public housing projects by racially prejudiced City adnunistrations In
e 1950= and 19705, el aphts advocates pushed the Dopartment
of Housing and Urban Development {(HUD) to enact regulations
Snclating, that public aned senior citizen housing cannot be corstructed
i neighborhoods with more than a 40 percent concentration of govern
ment subsidized housmg or more than a 60 percent minonty pop
ation., The exphicit amm was to descgregate communitics and to
decond entrate low meome housing,

Over time. and frequently under poliical pressure, mayors in many
Atins began intiatives to redevelop lowncome ninorty communities.
High nise fanuly public housing was abandoned i fovor of low nse,
o denstty. and nuved mcome subsidized ousing. Residents ivmg in
overorowded sub quaht . housmg, with no options for suburban Ivings,
Camored for newe commuputy housimg, Banks were cncouraged, and
ey entually required, 1o mvest 1 these fove meome communities,

ot IO <tooed fant o ts regndathions, How. imavors Iy esting:
dathons e low neor e compmmties cannol use federal funds there
oot ot g g Seddreal sancer Oities, D Diditgys e most an
deweinping sbssdized noneang sk an Bies o, Ut b i O e

fronn b el gl eiglations toopen] foden g el to e, elop those s
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neighborhoods. What's more, current HUD regulations inadvertently
penalize cities whose minority populations are rapidly increasing. New
York City's Department of City Pianning has demonstrated to HUD that
there are no census tracts in the city that meet HUD's site and
neighborhood development standards—except the most expensive
real estate in the city.*- The expensive sites are useless because their
cost alone exceeds HUD's limits on total development costs. In short.
HUD's site and neighborhood standards, though established to thwart
segregation, now impede development, especiaily in cities with large
minority populations striving to redevelop low-income communities.

Similarly. racial integrationists advocating that federal Section 8
rent subsidies be used to relocate blacks to the suburbs are at cross
purposes with community housing developers and owners who want
the same federal subsidies to finance and improve buildings in low-
income black communities.

HOUSING INTEGRATION VERSUS
MAINTENANCE OF FAMILY SUPPORT NETWORKS

The New York City Housing Authority (NYCHA) is required to allocate
apartments to applicants without regard to the applicant's length of
residence in a particular neighborhood or family ties in the neigh-
borhood. The policy was enacted after NYCHA was sued. under the Fair
Housing Law, by cwil rights advocates for using a “zip code preference”
policy in allocating apartments. The zip code preference gave residents
living In the same zip code as the housing development a leg up in
gaining apartments. The zip code preference was no secret. It was
negotiated in the 1970s by Mario Cuomo. then a lawyer seeking to
allay community resistance in Forest Hills, Queens, to the development
of public housing. The suit, brought in 1990. argued that since many
neighborhcods are racially seg egated. zip codes populated by whites
give whites a preference in obtaining public housing in those neighbor-
hoods. Such a policy therefore maintains segregation in public housing.

At the time the suit was brought. however, whites had essentially
abandoned public housing. Today's whites occupy less than 5 percent
ot public housing apartments and account for less than 5 percent of
the names on the waiting list for new apartments. The result is an
admissions system that promotes inter-othnic integration among
African Amenicans, Asians, Dominicans, Puerto Ricans. and other
minonitics on the waiting list. Bud young single mothers with children.,
seror citizens, and disabled applicants comprise the bulk of the
twed o year public hausing waiting ist, For them, il is doubtful that the
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benefits of inter-ethnic minority integration outweigh the value of
sustained family and local network supports.*® This admissions policy
is the frequent target of criticism from public housing residents and
tenant leaders.

VOTING RIGHTS ACT VERSUS
EXPANSION OF PoriTicaL CHOICE

Voting rights remedies are based on the premise of residential
segregation: minority political districts must be geographically linked.
Because blacks in cities are more segregated than any other group., the
Voting Rights Act (VRA) continues to be a useful tool for drawing African-
American legislative districts. The sa™e is not true of Latinos and
Asians. who tend to live in more integrated neighborhoods. As a result.
the VRA is not as helpful to them in gaining representation. In the
most recent New York City Council redistricting. Asians were too geo-
graphically dispersed to gain a majority Asian district, although they had
sufficient population to do so. Likewise. Latinos did not gain majority
districts in proportion to their population, also because of residential
dispersion. The inequity in district formation was a source of bitter
conflict among minority groups. As the Latino and Asian populations
continue to swell in New York. and in cities across the nation. black
leaders will be criticized for their support of voting rights remedies
that favor black voters.

A mounting criticism of voting rights remedies. and geographic
representation generally, is that drawing districts by race and geography
ignores associations that may be more important at a given time than
race or geographic proximity. The voting problems in cities sometimes
have more to do with class than race. For example. there are 700.000
public housing residents in New York City. with some clearly defined
common interests. Yet they have no representation on the City Council.
the state legislature, Congress. or even the Housing Authority Board.
Voting systems and procedures that recognize multiple identities—that
being poor may be as important as being black—are being promoted by
dissident civil rights activists/scholars such as Lani Guinier.

Crivi VERsUS THE Civie RIGHTS AGENDA

No issue shows the distance between the civil rights agenda and the
demands of low-income blacks more than crime. The historic emphasis
in cvil rights has been on issues such as citizen protection agaimnst the
police. opposition to the death penalty, and disparate sentencing for
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blacks. These are major 1ssues in the black community. Indeed, in
Baltimore, 57 percent of black men between age eighteen and thirty-
five are either "in prison. on probation or parole. out on bail. or being
sought on an arrest warrant.” The corresponding figure in Washington.
D.C.. is 42 percent.**

Yet there are many more victims in black communities than
criminals. Low-income black communities are demanding increased
police protection, harsher police crackdowns. and longer sentencing.
Black elected officials and administrators have been under intense
pressure to respond, which increasingly pits them against traditional
civil rights allies and against each other. In response to community
outrage over the rate of violent crime, several black elected officials.
including forrer Mayor Sharon Pratt Kelly of Washington, D.C.. publicly
called for the National Guard to patrol high-crime neighborhoods.
Nightly curfews for persons under eighteen years old have been
mstituted in several black-led cities. The black head of the Chicago
Housing Authority, against opposition from the American Cwil Liberties
Union (ACLU) and other civil rights groups. instituted police sweeps in
public housing projects to rid them of suspected drug dealers and
gang members.”" The recently passed Omnibus Crime Bill split the
Congressione' Black Caucus. with two-thirds of the caucus supporting
the bill, despite the expectation that its death penalty provisions would
be used to punish blacks disproportionately. !

Ebucation

City schools have been in crisis for decades. and the hopes placed in
racial integration of the schools have been foiled by suburbanization.
The crisis is especially acute for black males. Since the mid-1970s.
black males have experienced the sharpest decline in college
enroliment of any group: far more go to prison than college. " Clearly,
the condition of young inner-city black men is beyond the crisis point.
Responding to community initiatives. the Milwaukee Public Schools
Task Force recomriended the creation of two “African-American
Immersion Schcois™ for males. The aim of the schools was to help
reorient black malcs Yy increasing positive self-image though
identification with the achievements of African-Americans. Popular
support in low-income black communities led to the creation of several
similar schools across the country. The move spurred national
controversy among civil libertanans, women's groups. and the National
Association for the Advancement of Colored People (NAACP). all of
whom focused on what they perceived as institutionalization of racial
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and sexual discrimination in the schools. In 1991. the ACLU and the
National Organization for Women (NOW) Legal Defense and Education
Fund sued the Detroit Board of Education to admit girls in three
specialized academies. In response. the Milwaukee Board of Education
voluntarily agreed to admit girls. The Detroit board agreed to admit
girls 10 the all-male academies only after a U.S. district judge ruled the
ali-male schools unconstitutional.

The point is not the merit of all-male academies, but the dis-
sonance between the directions being taken by inner-city black
residents and those taken by traditional civil rights and liberal
organizations. Ben Chavis, despite his problems in the position,
generated intense and longneeded debate by publicly articulating
these contradictions during his brief tenure as head of the NAACP.

The problems of inner-city poverty demanded an agenda from
black mayors dealing with neighborhood economic development.
reform of education. police. human services. public housing bureau
cracies. and relations with Latinos and Asians. Such an agenda might
have required alteration of traditional liberal coalitions that elect black
mayors. with possible fallout from municipal and teachers unions.
civil rights organizations. and fellow black politicians. Few black
mayors have pursued such a politically risky and administratively
arduous course.

In the absence of a positive. collective approach to these issues,
more black politicians are comfortable running as “deracialized.”
problem-solver candidates. The danger in this is that many of them
appear to have abandoned even the rhetorical concern for the poor that
has been characteristic of black politics. In this environment, it is not
surprising that advocates and scholars 00k outside local btack
leadership for initiatives dealing with poverty.

WhAT Conmes NEXT?

Although pessinism about the ability of local government. local black
clocted officials. and civil rights organizations to fight poverty is
understandable. it is short-sighted. In the likely event that no major
structural reforms come out of Washington. the burden of coping with
social chaos in poor neighborhoods will continue to fall on those who
govern. work, and live in cities.

Cities can do a lot to help poor neighborhoods without massive
federal programs. They can improve service delivery. fund community
organizing. identify policy factors promoting and hindering success in
low Income communities, and implement changes. Although

4
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community-building strategies have little chance of ending poverty,
they can rapidly improve conditions and social organization within poor
communities in the short-term.

Organizing and community-building in black (anc. other) poor
communities could have a significant impact on political turnout.*® This
fs important because. as political scholar Hugh Heclo has repeatedly
noted, the poor are currently a political nonentity. As long as this is
the case. garnering national political support for major structural reform
benefiting inner-cities will be highly unlikely. The unrealized political
resources of poor communities may be their most important asset. ™
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THE ECONOMIES OF CITIES

Dick NETZER

social change was seemingly much slower. a city or region was

identified with a specific set of economic specializations. Pittsburgh
was the center of the steel industry. Chicago was not only “hog-butcher
to the world,” but also the country’s most important producer of
industrial machinery and the hub of its land transportation system. The
smaller Massachusetts cities were preeminent in textile and leather
goods manufacturing. North Carolina cities were dominated by cig-
arettes and furniture; Memghis was the banker and shipper for the
cotton growers: Fort Worth was the world’s leading cow town: Seattle
and San Francisco were dominated by their maritime industries: and so
on. And. of course, Detroit and eastern Michigan cities (as well as a
good many others in the Midwest) were auto cities. Los Angeles the
movie capital, and Florida cities were resorts.

But these seemingly fixed specializations were changing—
sometimes quite rapidly—by the middle of the twentieth century. and
the rate of change has accelerated since then. By 1960, there was no
meat-packing in Chicago, little steel-making in Pittsburgh. and almost
no textile or leather goods manufacturing in Massachusetts. By 1980.
high-tech manufacturing and office activities were far more important

In an earlier era. when the pace of technological. economic, and

.
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in Seattle. North Carolina. and many other places than their “tra-
ditional™ economic specializations.

THE SUCCESSION OF INDUSTRIES

In fact. since the eighteenth century, American cities have grown more
by mutation than by steady development of their traditional industries.
New specializations, often born to serve existing ones. supplant the old
and in turn are supplanted. Nowhere is this seen more sharplv than in
the economic history of New York City. It is no surprise that the most
cogent depictions of the dynamics of economic change in large
American cities are those written by analysts of New York City's
economy: Robert Murray Haig in The Regional Plan of New York and Its
Environs. comgpleted in 1929: Raymond Vernon in The Changing
Economic Function of the Central City. Anatomy of a Metropolis (with
Edgar M. Hoover) and Metropolis 1985. written between 1959 and
1961 as the basis for a second regiona! plan for New York: and Jane
Jacobs in The Death and Life of Great American Cities (1961). The
Economy of Cities (1969). and Cities and the Wealth of Nations
(1984)." Most contemporary writing about urban economic dynamics
accepts the reasoning in these classic works as self-evidently true. So.
In this chapter. we go back to the sources of these accepted truths.

In the first half of the nineteenth century. New York became the
country’s largest city and economic capital because its harbor was
by far the best of any city on the Atlantic coast and because. after
1825, it had access to the interior of North America via the Erie Canal.
Maritime commerce spawned new industries. notably marine in-
surance. which was the foundation of the city’s preeminence in finance
(Philadelphia was the financial capital before 1840), ship building.
repair and outfitting. and the processing of raw materials that arrived
by water. By 1900. New York City was the most important sugar and
copper refining area in the nation.

But even before 1900. finance. printing and publishing, and a
varnety of manufacturing industries that depended on the existence of
a large labor supply and quick access to supporting services had
become more: important to New York than the economic activities more
closely tied to its port. in the early twentieth century, New York City
became the country’'s number one location for the manufacture of
apparel. electrical and electronic goods (such as rachos and parts).
various types of fabricated metal products {(such as builders’
hardware), toys. jewelry, and motion picture films. Mecanwhile, New
York's dominance of finance grew with the nationalization and
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internationalization of financial markets. reducing the relative role of
rivals like Boston. Philadelphia. St. Louis, and Chicago. The city be-
came an increasingly attractive location for the headquarters of
national businesses.

Over the past forty years. with surprising speed. New York’s major
industries of the 1950s have shrunk or even disappeared. For
example, manufacturing employment. which was about 850,000 in
the middle-1950s. fell to 283.000 by 1994. Much of the manufacturing
that rernains is feeding the service sector of the local economy, rather
than making fimished products and shipping them around the world.
There also have been many well-publicized departures of corporate
headguarters. at first for loccations within the New York metropolitan
region. more recently for other parts of the country. Offsetting the
declines of such industries. finance, advanced husiness services.
tourism. health. and education services have greatly increased in
importance. As is true of most of the country's larger cities. New
York's economy today bears only a passing resemblance 10 that of
fifty years ago.

EXPLAINING URBAN ECONOMIC TRANSFORMATION

Historically. a city captured a commanding position with respect to an
economic specialization because of some natural endowment, a
specific physical locational characteristics. A city would be located at
the head of navigation or “fall line™ of a major rver (Richmond. Virginia)
or junction of waterways (Chicago and Pittsburgh) or the easy crossing
point of a major river (Minneapolis). Or. it was a natural seaport
(Boston) or near important natural resources—fishing grounds. ore
deposits. or timber. The city may have been a convenient place from
which to service a relatively rich surrounding agricultural area and
process its farm products. Or. going way back in history. the City simply
was located on a site that was easy to defend.

In time. technological and other changes vitiated most of these
locational advantages. The substitution of overland and air wvans-
portation for shipping by water makes Columbus as well situated as
Cleveland and Charlotte as well situated as Richmond. Changes In
the way steel 1s manufactured and the exploitation of new sources of
iron ore have made tidewater sites around the world supenor
competitors o the Pittsburghs that once dominated the steel industry.
Indecd. today few decisions on the location of manufacturing plants are
made on the basis of the location of natural resources. Instead. the
key factors arc the size and nature of markets for output and the costs
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and quality of inputs other than natural resources—particularly labor. As
the world economy and world trade expand, the number of places where
an efficient, cost-minimizing scale of production can be achieved is
increasing, as is evident in the spread of the auto industry from the
American Midwest to other regjons in this country and to Asian countries.

Such changes explain absolute and relative declines in a city's
“traditional” economic specializations. They do not explain why most
large cities seem to have succeeded in replacing old specializations
with new ones. It takes more than the presence of site-specific ad-
vantages like climate in some places to explain the self-renewal that
has gone on in this century—without government intervention or even
much awareness that the renewal process is occurring. And whatever
role chance—or good luck—may have played in some cases. that too
is an insufficient explanation. The location of some enterprises and
industries is, in a sense, accidental. The developer or inventor
happened to live in that place or chose to live there after the product
had been conceived for personal reasons rather than because of
economic imperatives relevant to that line of economic activity. For
decades., most valve spring compressors, a tool indispensable for the
servicing of autos made before 1940. were made in Waterloo, lowa—
rather than a hundred other possible places—simply because a
Waterloo man had developed a superior model.

Those astute observers of the renewal process in New York—
Haig. Vernon and Hoover. Jacobs—first demonstrated that the re
placement of economic specializations has occurred fairly regularly
over time. They then provided the explanation. In Vernon's formulav.on.
the essential economic role of the large city is to incuhate new
industries.

The city is equipped to be such an incubator because it can offer
all sorts of services. supplies. skills, and talents that few fledgling
enterprises have available, Corsider work space. While thousands of
business enterprises are run from hom2s, millions more have long
outgrown the garage or home office and been moved to dedicated
premises. A new enterprise seldom 1s sufficiently well capitalized to
permit the purchase or construction of such premises. Typically, new
businesses are renters. The supply of rental space for all types of
commercial and industnal enterprises 1s likely to increase geometnicatly
with city size.

The same s true of other business “inputs™:

Specialized parts and supphies (the small garment firm that has
been typical of New York's apparel industry far decades was ablre
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to buy almost any kind of buttons and other trimmings from
suppliers Iocated within a few blocks and thus was unrestricted in
its fashion design decisions)

Professional services. notably legal and financial services

Workers with unusual skills (carpenters and electricians are
ubiquitous. but carpenters who can build stage sets or electricians
who know how to work on stage lighting are not)

The collection of these specialized inputs and the clusters of
industries they serve I1s what economists call “agglomeration.”
Agglomerations characterize big cities and cities that. if not huge In
overall size, are exceptionally large in one specialized industry or
collection of activities (like Las Vegas in gambling or Nashville in
country music). In such places. the demand from many enterprises,
small and large. for services. suppliers, and specialized labor is large
and stable enough In aggregate—however unstable individual
enterprises may be—that clusters of the specialized suppliers emerge
and persist. Their presence makes it possible for new users of these
suppliers to start up and expand. To be sure, there Is always the
possibility of importing specialized supplies or services from other
cities or regions. or substituting for them, but at some cost in time.
versatility, and flexibity, of not in money. Technological changes
continually threaten existing agglomerations by making 1t easier and
cheaper to get services from distant locations. but successful cities
develop new specialized services and supplies that are. for the
moment, best provided in that onc City.

Agglomerations can dissipate. If the econonic activities that
provide the core of the demand shift on a wholesale basis from the city.
For cxample. there was concern twenty-five years ago that the entire
cluster of theater. television. and film production and supporting
activities might fade in New York. because of the shift in television
drama production to Califorma and a succession of very poor seasons
on Broadway. The mass of activities that remained was cntical. and the
cluster survived, but the concern was Justified.

Moreover, agglomerations can be and have been duphcated, at
least 10 part, in other places over time. 50 the special competiive
advantage to the onginal wity, for the location of those care industnes,.
of having the agglomeration will be reduced over time. As an econormic
sector provws nationally and mtermationally, ts local size penerates
Fompetitive agelomeralions in more and more plares. Bt that 14 not
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necessarly a disaster for the first city. In fact, if the growth process is
successful, the existing agglomeration wiil be attractive to new types
of economic actwities, ones that in time become important in their
own right. That will happen as the supporting services and suppliers
make themselves useful for new types of enterprises. products and
services. and the city becomes the incubator for them.

DENAND-SIDE VERSUS SUPPLY-SIDE

This account of the economic growth process of cities differs from
the story that seems to animate local government officials and
business spokespersons concerned with “urban economic develop-
ment.” Their story 1s that the road to econonuc success for a city lies
in capturing or retairing firms and industries that export their output
from the city to other places. firms and industnes that could locate in
any number of places. Theur strategy 1s to bnbe firms to locate in therr
cities by tax concessions, waner of land use and other regulations.
gifts of land and or buildings, below-market interest rate credit. or if the
drmiis the cener of o professional sporis franchise. which usually
2xports nothing at all from the city. all of the above.

In rare cases. the public policies of a city may have been so
hostile to the economic grewth process that such bribery truly 1s
essential. And there are industries and economic activities that really
oot oced st at e that aities hoase to ofter. A new automobile
ptant. for example, hardly requires anything like an incubator. and new
aqato plants and other large scale manufacturing piants have not been
located in cities for decades. If the economic activity in question can
be tocated almost anywhere, then bribery can work. But, on balance,
the bribery strategy has not been a spectacular success. however
persistentits advocates are in pushing it Far most cities, the key to
attracting and fostering new activities to replace the old ones hes not
¢ bhribes, butan the guabty of the supporting somvicns that the oty
ecoromy incl the aity gosernment has to otfer.

[0 the 19505, when the stud of Urhan coonnnuca was cmering.
Hans Blumenteld, o lughlv percepunve ¢ty planner in Toronto, vIgorousthy
crticazed the apparent mfatuation of ccononusts and  urban
grographers with the exporticd, or demand-side, teeorny, of urban
connomie progth. Blomenfold argued tha! the prime mover, for most
large aties, was 1o be tound on the sapply wide, Whether nesy, actinthes
arcoansented o the aty, atteacted o ot o flounsh once there will
depend on the supph of e ate thie Gty tas Lo offer, ranges from
dereoc iy sapnorting g o gad cqpphiers, to the guabty of bfeoan fhe
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city. The quality of the city’s physical inputs—such as the internal
transportation systems and the availability of state of the art
telecommunications equipment services—matters. But ultimately the
most important input is the human one: the talents, inventiveness, and
entrepreneurial energies of the pecple who live and work in that City.
The concentration of such people in a city is, of course, another form
of agglomeration.

glumenfeld's views moved from the pages of city planning journals
Into common currency when they were elaborated by Jane Jacobs,
beginning in 1969. The supply-side perspective, however. was also
imbedded in the work of Vernon, whe &dded an important dimension
to the Blumenfeld account. Fer many types of economic activities
carried on in cities. Vernon argued. the principal attraction of
agglomeration is that the concentration of related activities makes
possible faceto-face communication on an everyday basis. Indeed. in
Vernori's functional classification of economic activities in New York.
the most important category was what he called “communications-
oriented” industries. He did not mean inuustries that are heavy users
of telecommunications; he meart industries that function on the basis
of extensive face-to-face communication among the participants (most
of which also are telecommunications- intensive).

The essence of the advantage of extensive face-to-face com-
munication lies in its utility when multiple parties must make som-
plicated decisions. and implemeni them rapidly. Vernon offered several
prototypical cases for New York: )

¥  The high-fashion end of the apparel business. where speedy
responses from producers and buyers determine success or
failure—for firms and individuals. for a season or for good

National advertising. where there is a complicated interaction
among the creative people. the media people. and the sponsor's

Mator corporate and government financing deals. where huge
potential gains or losses hinge on face-to-face negotiations

In each of these industries. there are many cases of less
cornplexity. with less need for instantaneous action and so less need
for face-to-face communication. In other industries. the ratio of cases
where face-to-face commrnication is important to those where it is
not may be rnuch lower. But in any industry. there will be siluations in
which it is highly desirabe.
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Vernon had no illusion that the need for face-to-face communication or
any other aspects of agglomeration guaranteed the indefinite economic
success of New York or any other city. He wrote that growth in the
scale of indwvidual industries. changes in their organization, and
improvements in transportation and communications technology could
work to encourage either decentralization (from the largest metropolitan
regions and from the large central city to its pariphery) or centralization
of specific economic activities. He thought that. on balance, the
activities that in 1960 were heavily communications-oriented would
coniinue to be quite centralized. especially in New York.

The reality, as always, is mixed. Even activities for which face-to-
face communication is vital have decentralized, but that decentrali-
zation has been relative, not absolute. Most of this type of economic
activity has expanded nationally and globally. and New York and other
oider large cities have shared in the expansion, even while losing their
e .rlier shares of the then-smatler industries.

Improved long-distance transportation, as well as the radical
improvements in telecommunications of the past two decades, has
supplanted or reduced the need for being within a few meters or blocks
of those with whom you deal regularly. A United Airlines television
commercial in the depth of the 1990-91 recession made the point
well. The CEO of a company In serious economic trouble summons
all the officers of the company and telis them that the company will not
get by simply by dealing with its customers by phone. He then proceeds
to give each a United ticket to a specific destination, where there is a
key customer. The message is. When push comes to shove. face-to-
face communication with customers is critical for the company. but
flying with United can dissolve distance and assure that necessary
element.

It also is true that there are advanced economic activities that
really do not need much in the way of face-to-face communication.
Securities traders can spend their whole careers with no more than
telephone contact with their most active and longstanding counterparts
in other firms, except possibly for personal contact at a dealers’
convention at some resort every year or so. And in some of the most
rapidly growing cities of the South and West—like Charlotte, Phoenix.
and Salt Lake City—many economic actlivities that have been the
sources of most of the growth really do not interact much. Instead.
each of these activities finds tinat city a good place to be for reasons
other than face-to-face communication. It might be because of the
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city’s telecommunications and transportation infrastructure. For
example, because Federal Express has its major central sorting
operation at Memphis airport, a Memphis law firm has the unique
advantage of being able to give Federal Express a letter or package at
midnight for delivery anywhere in North America before 10 a.m. that
day. Or the city may be centrally located for the firm’s operations, like
a regional insurance company or bank.

The effect of changes in telecommunications technology on the
degree of economic decentralization is, in any event, ambiguous.
Reduced cost and improved quality of long-distance’ transmission of
voice. facsimile, and data do make it possible to conduct sophisticated
operations in dispersed locations that were once too costly, including
one's own home. But some telecommunications costs still increase
directly with distance, like dedicated lines. making it advantageous to
have operations that must be linked with dedicated lines close
together. (That factor was the basis for the virtually complete
concentration of the dealer market for U.S. government securities in
New York by the 1950s.)

Other technological improvements—Ilike locai fiber-optics
networks—have economies of scale. They are not cost-effective unless
they carry very large volumes of messages, which means that such
improvements are made first in the largest cities. Eventually such
improvements will spread to other places but, initially, they strengthen
the position of the largest cilies. Mitchell Moss. a leading authority on
telecommunications and the economies of cities. argues that the
process of technological and organizational change in telecommuni-
cations is such that a small number of the world’s largest cities always
will have some advantages over smaller places, although the specific
nature of the advantage will change from time to time.”

The limits of the extent to which technology can abolish the
advantages of face-to-face communication, and thus the most im-
portant economic reason for concentrations of people in cities. were
explored in a leading article about scientific research and cyberspace
in the Economist. The article serves as a parable for the larger
question of the economies of cities:

Not everything can happen on line: geography will have its
due. A technological researcher cannot. unless he works
entirely in virtual worlds, do his job just anywhere. The
complex mixture of social, mental and physical skills that
makes laboratory science work requires equipment and
expertise all in one place, however quaint that may come to
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seem to free-floaters in corporate finance. And the net cannot
yet provide the fantastically flexibie labor markets of true
science cities. A researcher in Silicon Valley has hundreds of
potential jobs within reach of his house; a researcher in
Plains, Georgia, may not, however deeply he is plugged in.-

These are some of the reasons why networking. which is often
taken to mean decentralization. may yet strengthen big and mature
concentrations of science and entrepreneurship, with their labor-market
advantages, at the expense of smaller or newer ones. It may attract
people to the piaces where their e-mail buddies congregate. rather
than encourage hermit-like telecommuting.

A BRIGUT ECONOMIC PROSPECT FOR THE CITIES?

Since 1960 {(when he wrote about the economic function of the central
city). Vernon's forecasts about the future of New York and other large
old central cities (in the Northeast and Midwest) have come to pass,
but more rapidly and to an even greater extent thar. he had anticipated.
Manufacturing and other goods-handling activities (like wholesale
distribution) have declined drastically. Retailing has decentralized

almost as drastically. And while the cities’ economies have become
overwhelmingly dependent on services, most types of service activities
have expanded much more rapidly outside older central citics than
within them. A dramatic example is that of corporate headguarters
offices. increasingly located in smaller central cities or on green fields
well beyond the city.

But the rates of growth in the service activities overall have been
so large that most city economies have grown considerably. if inter-
nmittently, since what now seems to have been the low point of urban
economic prospects in the 1970s. In the early 1980s. In the country’'s
old industnal heartland. the large cities that stilt had substantial
manufacturing activities suffered greatly as their industries contracted
sharply. A little later. some cities in Texas and elsewhere had major
setbacks associated with the worldwide oil glut. Then. at the end of
the 1980s, California and the Northeast suffered severely from huge
retrenchment in defense spending. major contraction in some parts of
the financial services sector, and a collapse in local rea! estate markets.

Through all these difficulties, however. important parts of the local
scrvices sector were growing in nearly all cities. and in all of them overall
economic growth resumed within a relatively short time. Over the twenty
years from the mid 1970s. ncarly all large cities have experienced
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considerable expansion in a wide range of advanced business and
professional services. financial services. health services, and tourism
(even in some fairly unlikely cities). Moreover, while most cities have
done well as incubators for new service activities, some have even
proven successful at incubating new manufacturing enterprises.

Today, Los Angeles is perhaps the world's best incubator for new
enterprises of all types. including manufacturing. In part. that success is
related to immigration. which provides both entrepreneurs and workers
for the new enterprises. That is also important in New York and some
other cities.

The supply-side conditions of most large American cities—in
physical and human resources—have substantially improved over the
past twenty years, notwithstanding the “rotting infrastructure™ myth
of print media. The amenity levels of most central business districts are
far higher, with pedestrian streets. “skywalks.” and refurbished
theaters. as well as the ubiguitous espresso bars and other
sophisticated retail establishments. Operating and capital subsidies to
public transpeortation have restored or created attractive, well-
functioning, central-business-district-oriented transportation services
that increase the competitiveness of those districts (although few
transportation economists believe that the huge subsidies, especially
to new rail transit systems, are cost-effective from the standpoint of
national transportation policy).

Also. in many cities, a good deal of housing within or on the edges
of central business districts has been created, including cities where
such housing never existed. For example. in Chicago in 1960, there
were fewer than a hundred housing units within one mile of State and
Madison Streets (the zero point in Chicago's street grid). and all of
them were probably substandard. Today, there are many blocks
converted from low-grade business to high-grade residential use, as
well as extensive new housing development east of Michigan Avenue.
In the largest metropolitan areas. the real possibility of living within
walking distance of work makes the city a far more attractive business
location for many of the people who must be present if the city really
is to function as an incubator,

Trr DOWNSIDE

Most readers will be skeptical of the upbeat tone of the preceding
section of this chapter. After all, the economic conditions of large
American cities do include the cortinued exodus of businesses and
traditional industries, higher than naticnal unemployment rates,
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spectacularly high youth unemployment rates, low rates of participation
in the labor force, high poverty rates, and all sorts of social ills.
including crime.

All of those conditions are real enough. but they are symptoms.
Some more basic factors do not bode well for the economic prospects
of the cities. One continuing disability of the central city—and the
larger the city. the more pronounced this disability is—is what Vernon's
collaborator, Benjamin Chinitz, called “the changing nature of centrality”
more than thirty years ago. For maost of cities’ histories, the location
that was optimal with regard to transportation access, was the actual
geographic center of the central city. As cities grew in the nineteenth
and early twentieth centuries. the geographic center of a city moved (for
example. northward in New York). But wherever that center was. it
was the best point for almost any form of economic activity (with the
exceplion of those activities that had to be focated at the water's
edge and of huge space-consuming heavy industrial plants}.

But after 1950. that was no longer the case. The most accessibie
location, that is, the location with the lowest transportation costs in
money and time. became different for different types of economic
activity. The most "central” location in that sense for wholesale
distribution of goods is now invariably cutside the central business
district. Usually. in larger cities, the most central location is not one but
several locations. a result of the patterns of motor vehicle traffic and
highway facilities. The most “central” location for department stores
IS In the suburbs. even for New York. because of the dispersion of the
consuming population. And for most low-density cities whose growth
has come mostly after 1950—Phoenix may be the prototype—there
are virtually no functions. public administration aside, for which the
center of the city is truly the most central location.

For a medium-sized city whose boundaries have expanded to
include newly settled sections on the outskirts—Tucson, Tulsa,
Nashville. Jacksonville-—the changing nature of centrality does not
impose serious economic probleins. Jobs are accessible from any
residential location in the city, and the economic activity falls within the
central city’s tax base. But in the largest cities, jobs do become
relatively difficult for some residents to get to. and the central city's
ability to tax the economic activity of the urban area is circumscribed.
The central city as a provider of jobs and taxes becomes increasingly
dependent on those specializations for which the agglomeration effects
continue to make the central locations truly central. The difficulty, for
the largest cities. is that these specializations are to some extent
houtigue industries. which are not only difficult to tax (for example, they
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may use little physical space and thus contribute little in property
taxes, the most important source of city revenues) but also provide
limited numbers of jobs only for especially well prepared candidates.

Another negative factor is the greatly increased difficulty in reusing
land within the central city for other purposes. In large American cities
in the nineteenth and early twentieth centuries, new land uses were not
found only on the outskirts of cities. Both residential and non-
residential structures were replaced readily by new ones, often
repeatedly. New York is, as always, the extreme case. In a city of 250
square miles and nearly one million buildings that was founded in
1625, we find a single building dating from before 1700, three from the
eighteenth century, and fewer than a hundred from the first quarter of
the nineteenth century. In the late 1960s, it was commonplace 1o
tear down and replace office buildings that were between fifteen and
thirty years old.

Any replacement is much more difficult today, because of concern
about neighborhood effects and environmental problems. and vastly
increased rigidity in land use controls and other regulatory systems.
This tends to be least true of central business districts (outside New
York), where replacement of old structures and parking lots with new
buildings is seldom all that difficult, given the enormous profits usually
expected and the history at frequent land use changes within central
business districts. But beyond the central business district, it usually
is hard to convert residential fand uses to nonresidential ones.
increase the density of residential uses (both were major aspects of
the earlier growth process in the laigest cities), or make major
changes in the character of the nonresidential ones—even when the
previous nonresidential uses. long since abandoned, were con-
spicuously noxious. A good many of the "incubator industries™ cannot
be economically housed in new central business district office
buildings, nor will their employees and inventors be able to afford or
even want to live in high-priced condos in and near the central
business district.

If the regulatory systems make the costs and hassle of finding
suitable space high enough in the erstwhile incubator city. entre-
preneurs are likely to forego the advantages of agglomeration and
face-to-face communication and locate in exurbs or far away places
and countries. This problem cannot be solved through the con-
ventional bribery process—offering huge tax and other incentives to
identifiable firms, usually farge ones, and to well-connected real estate
developers—because the city won't know which firms to bribe. The
firms in the incubator industries tend to be invisible until they are
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successful. Even the most aggressive city economic development
officer cannot bribe an entrepreneur who cannot be identified.

Another reason for concern about the future of cities lies in the
economic circumstances of large portions of the African-Americans
and Latinos of the big cities. Thirty years ago. the common diagnosis
and prognosis in this regard was that it was not surprising that income
fevels and labor force participation rates were very low and un-
employment rates very high among urban minority populations. who
had suffered from decades of racial discrimination in employment.
Moreover, many of the minority people of working age in that era were
recent arrivals from places that offered appallingly bad education, and
most migrants had few skills that were needed in urban labor markets.
But with general prosperity. the dismantling of racial discrimination in
employment, better educational opportunities for young people, and
supporting social and job-training services—all of which were occurring
in the 1960s in American cities—we could, the theory was, expect
the minority newcomers to the cities to move up the ladder of economic
and social mobility, much as earlier generations of newcomers did.

In fact, this happened during the 1960s. Poverty rates among
urban minorities declined substantially and the gap in earnings levels
and unemployment rates between whites and minorities narrowed
considerably. True, youth unemployment rates remained high. but they
were almost as high among young whites as among minority young
people. However, in the 1970s. with slow growth in income levels and
higher levels of unemployment across the board. the relative economic
position of minorities stopped improving and, in some places and
respects (notably, in youth unemployment rates and the incidence of
poverty) got worse.

After 1982, the country prospered, but there was considerable
geographic unevenness. Most cities on the coasts, and in the Southeast
and Northern Plains regions boomed, but growth was much less marked
in most of the old industrial Midwest. In the cities that did well,
prosperity did have positive effects on the economic circumstances of
minorities, but these positive effects were much less dramatic than
had been the case in the 1960s. For example, in the country as a
whole, the incidence of poverty increased somewhat during the 1980s
and the real income of the poorest one-fifth of the households declined.
The opposite occurred in the cities that had the most pronounced
booms: the poverty percentage declined a bit and the real income of the
poorest fifth also rose. In some of these cities. minority labor force
participation rates, which had declined sharply in the 1970s, increased
significantly. Minority workers. including young people entering the labor
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force. found jobs in large numbers in the expanding services sector,
often low-paying jobs in restaurants and similar places. but often in
the "high-end” services. like finance, as well.

However. because the rate of absorption of the inner-city un-
employed was modest, there were. and are, huge numbers of minority
people in cities who are outside the formal labor force. The recession
at the beginning of the 1990s. most marked in those cities like Boston,
New York. and Los Angeles that had done best during the 1980s,
~xacerbated these conditions. Nonetheless. the experience of the
1980s does show that a city economy that is prosperous will be one
in which there are reductions in minority poverty and youth un-
employment, albeit smaller improvements than occurred in the 1960s.

O~ BaLaNck

The prospects for the economies cf large American cities are generally
good. provided city governments (and other levels of government) do
not undermine things with self-destructive policies. These policies—
some of which are existing practice in too many cases—include
especially damaging taxation and regulation relieved only by waivers in
the most conspicuous situations {for the incubator-dependent General
Electrics and IBMs) or exhausting available fiscal resources by giving

large firms tax incentives at the expense of amenity-improving public
expenditure.

But success as an incubator will not necessarily assure the cre-
ation of large numbers of new jobs. For most activities that are likely
to find the central city the appropriate location. the very real dis-
advantages—concern about high taxes and space costs. crime.
municipal regulation. and the quality o life in general—of that location
will require economizing on the use or labor. Over the next generation.
we can and probably will have successful cities housing a by-passed
underclass that is far from small. Growth and prosperity will help. as
in the 1980s. It is too much to expect imgroving economic conditions
to solve all the social problems of the city. however. Wasted areas
and wasted people. and the money and other costs of coping with
them. will remain and will continue to be drags on the city econony and
challenges to public policy.
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Tue PERMANENT URBAN
FiscAL CRISIS

EsTer R. FucHs®

political insiders, municipal budgets are now front page news

in every major city across the country. And the news is not
good. Cities are routinely confronting budget shortfalls. laying off
municipal employees. and cutting services to bring spending in line
with available revenue. Philadelphia. Bridgeport. and East St. Louis
are all casualties of the 1990s. They actually experienced New York
City-style fiscal crises. requiring state rescue and oversight. Phila-
delphia was on the edge of fiscal collapse in August 1990, when
former Mayor Wilson Goode reported a $73 million budget deficit for
the 1990 fiscal year. Moody's rating agency promptly dropped the
city's bond ratirg to Ba. dropped it again in September to B. and
effectively closed Philadelphia out of the credit market.

Urban fiscal crises are not new. During the Great Depression. 1.434
incorporated municipalities defaulted on their loans.! The current con-
dition of constant urban fiscal crisis. however. dates only to 1975, when
New York City—carrying a $12.3 billion debt and project'ng an operating
budget deficit of $1.68 billion—was closed out of the bond market.” New
York's fiscal crisis was a wake-up call for the nation’s mayors.

O nce the domain of public accountants. finance experts, and

* 1 would ke to thank Rachel Stevens for her expoert research assistance.
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Before 1975, ciues could rely on anticipated cycles of economic
growth to fund their expanding budgets and pay back their mounting
debt. The bond market was willing to support the municipal debt habit,
so long as the: profits were risk-free. But as central cities faced growing
competition from an increasingly suburban and, ironically, global
economy, recessions hit the cities hardest, and periods of economic
growth tended to be weak and less frequent. Now, savy businesses are
willing to exp' * a city's vulnerability by threatening to leave if they are
not given sigiificant tax abatements, and middle-class homeowners
are organized to defeat any mayor who proposes raising property taxes.

The fiscal consequences of these trends have been devastating.
It is now generally more expensive for most cities to borrow money
from a more cautious bond market, even as their own revenue base
has either shrunk or become less predictable-—or both. Cities are
more efficiently managed today than in 1975, but mayors have fewer
sources of revenue available to fund more costly services.

[t doesn't matter whether a city is governed by a Democratic or
Republican mayor or whether it is an older Rustbelt city like Chicago or
a newer Sunbelt city like Houston, balancing the budget is the issue
that dominates mayoral campaigns and preoccupies a mayor's time.
Campaign rhetoric about improving the quality of services has become
fashionable. Once in office, however, mayors face a hard political
reality: they simply cannot provide effective basic services to all their
citizens and consistently balance their budgets.

City budgets have always been political documents. but in this
environment of scarce resources, fiscal policy has become the center
of urban politics. Understanding the implications of this dramatic
change requires answering three questions:

1. How did fiscal issues come to dominate the urban policy agenda?

2. How do persistent budget problems affect the capacity of mayors
to run city governments?

What impact does the permanent fiscal crisis have on ordinary
citizens living in America’'s cities?

FiscaL POLICY DOMINATION

5Sound fiscal poiicy simply means a balanced budget at the end of the
fiscal year, with enough money available to pay back what has been
borrowed. The mayor formulates the budget, but its final version must
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be approved by the city council. The council, representing a broad array
of interests, is generally responsible for holding the brief (and us " lly
irrelevant) public hearings on the budget mandated by most city
charters.

Cities adopt both expense budgets (the projected costs of day-to-
day operations) and capital budgets (the projected costs of long-term
capital projects. such as roads, bridges, and sewers). Expense budgets
are financed by local taxes and fees, state and federal assistance, and
shortterm debt (payable within a year). The capital budget is really a
set of borrowing authorizations for specific projects financed primarily
by long-term debt (payable over a designated period of time beyond one
year). The city's public officials make such basic fiscal policy decisions
as how much to spend, how much to tax, and how much to borrow.
Sounds simple enough. Spending decisions determine the level to
which services are funded, which services are cut, and which new
services, if any. are added to the budget. Taxing and borrowing are
alternatives for raising revenue. Taxing decisions (that is, property
taxes. sales taxes, ciiy income tax, user fees) and levels of inter-
governmental aid determine the mix of revenue for fundi.g city
services: borrowing decisions determine the level and type of debt a
city incurs.

Since budgets are really estimates of expenditures in anticipation
of future revenues, the probability of a city coming up short at the
end of the fiscal year is quite high. Cities may be legally required to
balance their budgets. but political factors lead mayors to project that
revenues will grow and expenditures will dec”.1e. And in the face of
revenue shortfalls, mayors prefer any form of borrowing to proposing
tax increases or spending cuts. The golden rule of urban fiscal policy
has been: never pay for anything today that can be dumped on another
mayor tomorrow.

Budget deficits are not simply a consequence of irresponsible
fiscal management or an inefficient workforce. There is a political and
economic context to fiscal policymaking that constrains the choices
that mayors make, and it is not the same in all cities.

The economic piece of the fiscal policy puzzle has been well
understood for decades. Since the mid-1950s, the older cities of the
Northeast have been losing both their middle-class tax base and the
manufacturing jobs that were once the backbone of their local
economies. This trend, coupled with the growing number of poor people
concentrated in the central cities, has weakened the urban tax base
and contributed to persistent cycles of fiscal problems: despite the loss
of revenue, the demand for services in declining cities remains high,
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and the cost often increases when cities have to provide for the special
needs of the poor.

The economic dimension of fiscal policy is important, but it is the
political dimension that must be addressed if cities are to get any long-
term relief from their current fiscal problems. Intergovernmental
relations have an extraordinary impact on a city's budget and, ultimately,
its fiscal condition. While most of us think of mayors as powerful public
officials, in the realm of fiscal policy they are weak players. In 1819, the
U.S. Supreme Court ruled in the Dartmouth case that cities were simply
creatures of the state.’ The lowa State Supreme Court clarified the
state supremacy doctrine in Clinton v. Cedar Rapids and the Missouri
Railroad Company in 1868. Judge John F. Dillon stated that munici-
palities “owe their origins to, and derive their powers and rights wholly
from. the iegislature.”” This formulation, now known as “Dillon’s Rule,”
means that cities are completely dependent on their state governments
for the authority to make laws. Many cities have been given “home
rule,” but it is limited, especially in fiscal policy. Moreover, the state can
always supersede local decisions with state laws. State governments
retain significant control over a city's fiscal policy choices, limiting the
city’s authority and discretion over its own revenue and expenditures
policy and determining jurisdictional responsibility for service delivery.

The state mandates that impose the greatest fiscal burden on
local governments are those that stipulate programs without allocating
state funds to pay for their implementation—particularly in health,
education, social services, environmental protection, and transpor-
tation. States can also mandate personnel policy by setting salaries.,
fringe and retirement benefits, and working conditions for municipal
employees. Special interest groups can go to the state legislature and
make their appeals for spending, even after city officials have refused
their demands. This tactic has been especially successful for municipal
employee unions.

On the revenue side, the city is severely limited by state
regulation of its taxing and borrowing authority. States can remove
certain properties from the local property tax rolls, restrict the level
of local sales or income taxes, and restrict the type of taxes cities can
levy. States can also limit the amount and type of debt that cities
can incur.

States also assign functional responsibility. The state determines
which level of government will be responsible for providing and funding
a prticular service and the extent of intergovernmental cooperation
for service delivery. Cities benefit fiscally when they can (1) shift
responsibility for particularly costly services to their county or state
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governments; or (2) share the cost with other, weaithier political
jurisdictions by creating special districts or authorities. These non-
city entities usually have separate borrowing and taxing authority,
relieving the municipal government of the direct debt and revenue
raising burdens associated with those services. Regional trans-
portation authorities in cities like Chicago and San Francisco,
metropolitan government in Minneapolis, and regional government
in Miami-Dade County are examples of sharing fiscal burdens.

Since municipal corporations are not the only legal entity providing
city services, any comparison of city budgets that does not recognize
these differences is extremely misleading. New York City's compre-
hensive government is certainly not the norm. For example, Chicago.,
Philadelphia, Los Angeles. Houston, and most other cities have in-
dependent boards of education with separate budgets and taxing
authority. New York City and Boston have dependent school districts.
Fuiton County provides Atlanta’s library services, SO they do not appear
in the city budget. In Chicago, mass transit is provided by a regional
authority; the state provides public welfare: low-income housing is
provided by a public authority: and public hospitals, courts. and
corrections are administered and funded by Cook County.

A comparison of New York and Chicago at the time of New York's
1975 fiscal crisis shows the dramatic effect on urban fiscal stability
caused by differences in functional responsibility. New York spent 72
percent of its budget on nontraditional services, such as mass transit,
public welfare, health and hospitals. housing. and higher education.
while Chicago spent only 16 percent. New York had more functional
responsibilities than any other city in the country and, as a con-
sequence, spent more on services per capita.”

A comparison of expenditure patterns for the five largest cities in
fiscal 1991 shows that not much has changed since 1975." New York
is still spending more per capita on service delivery than any other city
in the country. In fact, New York's per capita budget is almost three
times greater than Philadelphia’s and five times greater than Houston's
(see Table 4.1, next page). Housekeeping services also remain most
expensive in New York City.

The extraordinary variation in jurisdictional responsibilities,
however. accounts for the most significant differences in spending
among the five largest cities. New York City still spends 72 percent of
its budget on noncommon services and 16 percent on traditional
services. In contrast, Chicago spends 49 percent and Houston 53
percent of their respective budgets on housekeeping services.
Education and social services devour 47 percent of New York’s budget.
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out they tarely appear in the corporate budgets of Los Angeles,

Chicago, or Houston
functions (see Table

to be recistributive—that is, support services for low-income people.
interestingly, aid to mass transit (included in utility expenditures)

Per Capita Expenditures, Five Largest Cities, 1991

CoMMON SERVICES
Police
Fire
Environmental
Protection
Highvrays
Libraries
Governmental
Administration
Subtotal
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Education

Social Setvices

Criminal Justice

Transportation
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Subtotal
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because these are either zounty or speciai district
4.2). Noncommon services are generally assumed

TABLE 4.1

New Los
York Angeles  Chicago Houston Philadelphia
244 187 205 154 206
96 73 79 29 76
21€ 111 81 157 149
121 53 128 56 41
33 13 42 15 22
130 86 44 34 110
841 523 579 505 604
1.047 4 11 0 10
1.396 3 85 33 304
208 14 7 21 186
68 109 158 59 72
61 78 13 37 44
346 66 43 16 53
6183 664 66 132 378
3,743 938 363 298 1,047
208 62 Q2 113 91
4,584 1,461 842 803 1,651

shington. D.C.: Government Printing Office, 1991).




T Prrviast N1 LIRBAN Fiscar Orisis

TapLe 4.2

COMMON AND NONCOMMON SERVICE EXPENDITURI'S AS A
PrRCENTAGE OF TOTAL EXPENDITURES. 1991

New Los
York  Angeles Chicago Houston Philadelphia

COMMON SERVICES
Police 244 187 205 154 206
Polize 5 11 17 16 10
Fire 2 4 7 4
Environmental
Protection
Highways
Librariew
Governmental
Asministration
Total

NONCOMMON SERVICES

Education

Soctal Services

Cnminal Justice

Transportation

Parks & Recreation

Housing & Community
Development

Utilities & Liguor
Store

Total

Interest on
General Debt
Total Expenditures

Total Expenditures
(S thousands) 38112900 5686172, 3262714 1557741 31.122.862

Note Perceritages may not tolal 100. due ‘o rounding

oot U S, Department of Commerce. Bureau of the Census. ¢y va At
Fo e, fa90 Qf (Washington. D C.- Government Printing Office. 1991).
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accounts for virtually all of Los Angeles's and Houston's noncommon
service spending. Cities that are investing in their mass transit Sys-
tems certainly view public transportation as an essential service and
a necessary part of any sound economic development strategy.
Nevertheless, mass transit systems are costly to build and generally
operate with a deficit and, as a consequence. produce a fiscal burden
for cities that fund them directly through their own budgets. The cost
of mass transit is highest in Los Angeles and lowest in Chicago,
because Chicago effectively shares the cost of its mass transit system
with a regional authority,

Cities show remarkable sinilarity in spending priorities—if we
examine only their common function budgets (see Table 4.3). in all
five cities. police spending accounts for the lion's share of the common
function budget, with environmental protection (sanitation and sewer-
age) coming in a close second.

Tasrr 4.3

COMMON SERVICE EXPENDITURES AS A PERCENTAGE OF TOTAI
COMMON SERVICH EXPENDITURES, 1991

New York Los }I\né-ele-s C-hicagt; Houstoﬁ P'hiladelphia

Police 29 36 35 30 34
Fire 11 14 18 13
Environmental

Protection 14 31 25
Highways 22 11 7
Libraries 7 3
Governmental

Administration 16 17 8 18

Total 100 100 100 100

S Per Capita 840 98 522.90 579 46 504.91 604.05

Note. Percentages may not total 100. due o rounding

U S Department of Commerce. Bureau of the Census. (1 (3. rmnmaer
. A di(Washington. D.C.: Government Printing Office. 1991)
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Chicago and Houston have kept the proportion of their budgets
spent on government administration, as well as the actual cost. lowest
by combining contracted out services, low pension benefits for city
workers, and weak or nonexistent municipal employee unions. This
fits the commonly held view of Houston as a weak labor city. but
Chicago's status may surprise many. Despite Chicago's reputation as
a union town. its municipal employees were among the last to gain
collective bargaining agreements. Harold Washington, Chicago's first
black mayor, supported changes in state law to extend collective
bargaining rights tc white-collar workers in July 1984, and allowed
them to be represented by the American Federation of State. County,
and Municipal Employees (AFSCME) in negotiations. Before June 1985.
when Washington fully implemented the Shakman Decree. most city
workers were exempt from cwil service and could be fired without a
hearing. The Shakman Decree was the outcome of a 1969 lawsuit
(Shakman v. Democratic Organization of Cock County. 1970) brought
by a disgruntled reformer defeated by a machine candidate in his bid
to become a delegate to the lllinois State Constitutional Convention.
Despite signing a consent judgement in 1972 that would have ended
the patronage system, Mayor Richard J. Daley and subseguent mayors
had never really implemented the Shakman Decree. Richard M. Daley.
who succeeded Washington, became one of the first mayors in the
country to contract out janitorial services. reducing both city costs
and union power.

Since the 1980s. federal mandates have also been having an
increasingly negative impact on a city’s ability to balance its budgets.
Early mandates, such as those found in the Water Quality Act of 1965
and the Air Quality Act of 1967, were directed at state governments.
which now often share the cost of compliance with their local
governments. A U.S. Conference of Mayors survey of 314 cities in
1993 found that compliance with ten unfunded federal mandetes
accounts for an average of 11.7 percent of local revenue.”

Between 1984 and 1994. according to Mayor Steve Bartlett.
Dallas spent $90 million on water treatment plant improvements and
another $200 million on sewage treatment facilities to comply with
the federal Clean Water Act. In Dallas. $20 million is equivaient to
the cost of 800 additional police officers for one year. Dallas expects
to spend another $3 billion to bring its sanitary sewer lines into
compliance.”

The Americans with Disabilities Act mandates that curb cuts and
ramps be installed 1n city intersections by 1995. in Philadeiphia.
compiiance will cost $140 million, more than three times the amount
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budgeted for street resurfacing and reconstruction in fiscal 1994.1° In
New York City, seven unfunded federal mandates cost the city $475
million in fiscal 1993.*

Cities also get some transfers of revenue from the federal and
state government to administer certain services. But because the
federal system has never clearly delineated service delivery re-
sponsibility among different levels of government, intergovernmental
revenue has become unpredictable and dependent on the political
predisposition of particutar administrations.

Since 1927, state aid to local governments has increased in the
aggregate.' However, beginning in 1977, the rise in state aid did not
keep pace with increases in local expenditures (see Figure 4.1).

FIGURE 4.1
State Aid to Local Governments as a
Pereentage of Total Local Revenue, 1927-91
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The fiscal consequences of this change have been significant;
local governments have had to find new sources of revenue from their
own tax bases to balance their budgets. Most often. property taxes
have been increased to fill the gap. '
There is extraordinary variation among states on the level of aid.
Not surorisingly. “dependence” on state aid relates to functional
responsibility. Figure 4.2 shows the trend in state aid as a percentage
of revenue for the five largest cities since 1960. New York, with the .
broadest range of service delivery responsibilities. has received the )
greatest proportion of its revenues from the state. Houston, on the
other hand. has a budget primarily responsible for housekeeping )
services and has received minimal assistance from its state government. P

FIGURE 4.2
Intergovernmental State Aid as a
Percentage of Total Revenue, 1960-91
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While the trend line is not constant, state governments do tend to
reduce the level of their assistance to city governments during
economic recessions—just at the time when cities need it the 1host.

State aid is becoming even more significant as the federal govern-
ment has been reducing its assistance to local governments since
1978. Federal aid as a percentage of local government revenues
peaked at 9 percent in 1978 (see Figure 4.3).

The early optimism that states would step up to replace lost federal
aid faded when few did. Most states that increased aid during the flush
1980s did so in the areas of transportation and education and did not
pick up the tab for the majority of federally funded programs. In a recent
Survey conducted by the National Conference of State Legislatures,

FIGURE 4.3

Federal Aid to Local Governments as a
Percentage of Total Local Revenue, 192791
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twenty-six states—as different as California, Montana, and New
Hampshire—reported revenue shortéalls in their fiscal year 1992 budgets.
As a consequence, even states like Massachusetts, New York, and
California, which increased spending in the 1980s, cut back their local
assistance, worrying about balancing their own budgets in the 1990s."’

By 1994, the recession had ended and most states found them-
selves with surpluses. The political climate led governors and state
legislatures to enact tax cuts rather than significantly increase aid to
local governments.

Direct federal assistance to city governments is relatively recent.
dating from only the 1930s. The failure of state governments to
alleviate urban unemployment and social welfare problems during the
Great Depression changed federal policy. It was Franklin Delano
Roosevelt's New Deal that established the direct fiscal link between
city governments and Washington. Recognizing that cities could no
longer be viewed as economically self-sufficient, Roosevelt's federal
government accepted responsibility for ensuring the survival of city
governments and the welfare of their residents, beginning what some
have called the great liberal experiment.

This liberalism took on a peculiarly urban form. encouraging city
governments to get involved in programs that actively redistributed
income and to increase their workforces to help offset widespread
unemployment in the private sector. In 1927. direct federal aid to local
governments in constant dollars was $17.3 million. By 1940. it reached
$661.9 million—an increase of 3.724 percent.”! In short, federal aid
hecame a substantial and dependable slice of the cities’ revenue pie.
Federal urban policy really began with such New Deal programs as the
Federal Emergency Relief Administration (FERA): the Works Progress
Administration (WPA), with half its money spent in the fifty largest
cities:! the Public Works Administration (PWA). with more than half the
money it spent between 1933 and 1939 going to urban areas: and
the U.S. Housing Authority (USHA).'” Whether it was Harry S Truman's
Highway Act, Lyndon Johnson’s Great Society, Richard Nixon's General
Revenue Sharing, or Jimmy Carter's Urban Development Action Grants.
every president after Roosevelt and until Ronald Reagan had at least
one signature piece of legislation that helped cities meet their growing
service delivery and consequent revenue needs.

Johnson's Great Society, of course. was pro-urban by design. It
provided the greatest infusion of federal funds to cities since the New
Decal. Much of this assistance went directly to city governments.
circumventing the states completely. Between 1957 and 1967. federal
aid to local governments grew by 331 percent.’
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The seminal Great Society programs included Model Cities, Com-
munity Action. Head Start. the Econcmic Opportunity Act, Mass Transit
Aid, Educational Aid for the Disadvantaged (Title 1), and the Manpower
Development Training Act. Johnson also created the cabinet-level
Department of Housing and Urban Development (HUD). This period
might be viewed as the second phase of the liberal experiment.

Direct federal assistance peaked in 1978, during Carter's pres-
idency. But not until the Reagan years did the federal government make
a concerted effort to end the urban liberal experiment. Reagan's New
Federalism was designed to change fundamentally the fiscal relations
among federal, state, and city governments. In some sense, this was a
frontal assault on the New Deal and Great Society's liberal agenda. The
major piece of urban legislation passed during the Reagan presidency
was a 1988 amendment to the federal municipal bankruptcy code,
allowing cities to declare bankruptcy without jeopardizing their tax-exempt
municipai bonds. ironically, cities understood that their fiscal vulnerability
had increased during Reagan's tenure, so this change was welcome.

It is not simply the failure to pass pro-City legislation during the
1980s, but the all-out attack on existing urban programs that continues
to hurt urban fiscal capacity. Between 1978 and 1988, federal aid to
localities dropped 51 percent.™ The reduction in the federal government's
revenue-raising potential as a consequence of the 1981 Tax Act, combined
with the 1985 Gramm-Rudman-Hollings Act requirement to reduce the
federal deficit, has made discretionary spending a prinye target for budget
cuts. in retrospect. it is not surprising that a Republican president who.
according to the New York Times/CBS polls. twice won elections with
support from only 35 and 36 percent of the voters in large central
cities wouid consider this constituency a vulnerable target.t’

The Omnibus Budget Act of 1981 cut domestic spending by $35
bitlion. eliminated fifty-nine grant programs. and consolidated nearly
eighty categorical grant programs into nine broad-based block grants.
Most important. many of the eliminated grants were direct aid to jocal
governments, while the new block grants were all to state govern-
ments. " Not only did this legislation erode the federal-city policy link
while enhancing the state role. it reduced the overall level of federal
intergovernmental aid.

The elimination of General Revenue Sharing for states in 1980 and
local governments in 1986 was the final fiscal assau't on local
governments. According to the General Accounting Office, revenue-
sharing funds constituted as much as 23 percent of total revenue n
some fiscally distressed cities.”! And because of its “no-strings-attached”
approach. revenue sharing was an especially important tool for bal-
ancing city budgets.
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Bush continued Reagan's policy of urban disengagement—
reducing federal aid, proposing no new programs, and finally suc-
ceeding in eliminating Urban Development Action Grants. During the
Reagan-Bush years (1981-~1991), federal funding of urban programs
dropped 68 percent, the first real dollar decline since World War 11,2

All five cities were hurt by the decline in federal aid {see Figure
4.4). Ironically, in 1980, cities with limited functional responsibilities.
like Houston and Los Angeles, relied on the federal government for a
larger share of their revenues than New York or Philadeiphia. By 1990,
New York was receiving less than 3 percent of its revenue from
Washington—very close to the percentages in Houston and Los

FIGURE 4.4
Intergovernmental Federal Aid as a
Percentage of Total Revenue, 1960-91
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Angeles. Even Chicago. which has always been politically effective in
Washington, found its federal assistance was down from a high of
27.8 percent (in 1980) to a low of 8.3 percent (in 1990). In 1991. all
the cities except Philadelphia saw a slight recovery. Senator Daniel P.
Moynihan points out the irony of these numbers for states like New
York. Pennsylvania, and lllinois. which had significant balance of
payment deficits with the federal government between 1983 and
1993-" These states were joined in recent years by California. Rather
than being a drag on the nation's economy. the states holding the
largest cities have paid the federal government far more in taxes than
they've received in outlays.

The Reagan-Bush urban agenda was not simply a temporary
cutback in federal aid attributable to an economic downturn. It was an
intentional, fundamental reordering of relationships in the federal
system that had been established by Roosevelt and reinforced by
Johnson. What better way to end the liberal experiment than to elim-
inate the funds that supported its programs?

The enormous national debt, a legacy of the Reagan years, has
made it difficult to introduce any new domestic policy initiatives without
cutting others. President Bill Clinton's cne major piece of urban
legislation, The Empowerment Zones, Enterprise Communities and Rural
Investment Centers Program, enacted as part of the 1993 Omnibus
Budget Reconciliation Act. was significant, but the level of funding in-
dicates that he will not change the downward slope of federal aid to
urban areas. Only six neighborhoods will be eligible for $100 million
each in federal funds over the next years. His proposals for welfare and
health reform and the crime bill may help cities as part of a broadbased.
universalistic approach to domestic policy. Since the 1994 mid-term
Congressional election victory for the Republican party, cities are once
again the targets of proposed cuts in federal spending. In 1994, the
federal government granted $218 billion in aid to state and local
governments. The Republicans in the House have proposed cutting aid
by $390 billion between 1996 and 2002, representing a 5 percent
decline in aid in 1996 and 17 percent in 1998." It is unlikely that Clinton
or the Democrats in Congress will do much to oppose this trend. Philip
Dearborn of the Advisory Commission on Intergovernmental Relations
predicts that there will be no real financial help in discretionary aid to
cities from the federal government for the remainder of the century.<”

Reagan’s New Federalism supported the position that states and
localities could better determine their needs without the “interference” of
the federal government. In reality, New Federalism meant that states and
localities would have to pay for most domestic programs without federal
funds. In fact, the 1980s saw a resurgence of local economic growth in
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cities such as Boston, Philadelphia, New York, Baltimore. and other older
cities that had suffered most during the previous decade. The subsequent
boon to local revenues helped alf these cities balance their budgets while
increasing spending. Once growth ended, however. the impact of lost
federal revenues began to take its toll. In effect. the end of the urban
liberal experiment may have been postponed until the 1990s.

How did cities get into this mess? New York's fiscal crisis was
perfectly timed to assist the Republicans in their ideological assaulit on
local redistributive programs and their more farreaching efforts to
divest the federal government of responsibility for urban probiems.
New York City was judged “guilty” of creating its own fiscal probiems,
and most important, its “generous” redistributive programs wcre Seen
as the cause. Without much effort on the part of conservative
ideologues. the enterprise of providing redistributive services at the
local level was completely delegitimized. Mareover. cities such as New
York that relied on federal funds were labeled “dependent.” The label
implies that federal money was a gift from a generous relative rather
than a sharing of mutual burdens by a political partner.

New York City's near-default in 1975 instilled the fear of fiscal
crisis in virtually every city across the country. Mayors became
obsessed with fiscal management issues. If they did not show that they
could bajance their budgets and keep their credit ratings high. their
political opponents would surely make fiscal irresponsibility an issue
In the next election. Mayors had no choice but to accept responsibitity
for the fiscal health of their cities. but they failed to realize that in
doing so they lost the battie over federal assistance and helped
marginalize cities in the political conscience of most Americans. who
now live in suburbs. Once thei. budgets were balanced. mayors had
trouble arguing that their cities “needed” federal funds.

During the 1980s. mayors of both parties tacitly accepted the
terms of the poiitical debate defined by the Reagan republicans and
unintentionally allowed the threat of fiscal crisis and instability to
obscure the basic economic reality discovered during the Great
Depression: cities are not economically self-sufficient government
units and need both federal and state assistance 10 provide adequate
services for their residents. businesses. workforce. and visitors.

How Do PERSISTENT DEFICITS AFFECT
MAYORS ARILITY TO GOVERN?

with mited legal authority over fiscal policy decisions in their own
cities. American mayors are weak executives preoccupted with gaining
control over policymaking and with assuring their reclection. Mayors

o
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tend to be targets both of the public's expression of discontent and its
demands for improved services. Yet cities have access to fewer
resources than state or federal governments. Increasingly, mayors are
telling their constituents that the only responsible course of action is
a combination of cutting spending by reducing the municipal workforce
and encouraging business development through tax incentives.

The structure of the American federal system forces cities to
compete with one another for all tax revenue, leaving virtually every
local government with insufficient resources to finance needed serv-
ices. The threat of budget shortfalls has been the only reliable way for
mayors to control the otherwise persistent interest-group demands
for increased spending. The political survival of mayors depends on
their ability to reduce the public's expectations for effective services
and to minimize citizen involvement in determining needs. When facing
a constant battle to reduce spending, mayors have trouble focusing on
the substantive policy issues—improving public education, reducing
crime, keeping streets clean. The reality is that cities can balance
their budgets, but it is most often at the expense of basic services.

The following examples illustrate the pervasiveness of urban fiscal
problems and the limited policy options that mayors have to remedy
their situations.

Philadelphia

In September 1990, Philadelphia experienced a real fiscal crisis. " After
being locked out of the bond market and cutting $65 million from social
service programs, Philadelphia still faced a $193 million shortfall in its
$2.16 billion fiscal 1991 budget. Unable to get approval of any of his
revenue measures fror the city council, Mayor Wilson Goode had a
serious cash flow problem. After much delay, the state assembly passed
legislation in April 1991 enacting a 1 percent city sales tax. In June, the
assembly created the Pennsylvania Intergovernmental Cooperation
Auth rity (PICA), a financial oversight board with legal authority to float
bonds for the city and to secure city tax revenue for repayment of debt.
This was insufficient to resolve the crisis, however, and when Mayor Ed
Rendell took office in January 1992, Philadelphia was on the brink of
fiscal collapse. with a $230 million deficit on a $2.3 billion budget.
Like New York City in 1975, Philadelphia had experienced a serious
decline in its economic base. In 1960, the city had 300,000 manu-
facturing jobs; in 1993, only 72,000.

According to the 1990 U.S. Census. 20.3 percent of Philadelphia’s
1,585,557 residents lived in poverty, while only 10.1 percent of the
metropolitan region's residents were poor. Federal aid had dropped to
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$54 million in 1990 from $250 million in 1981. Philadelphia’s spiraling
budget costs had been caused in part by increased spending on drug
and alcohol treatment, AIDS, and the homeless—and a political
structure that assigned Philadelphia (also a county) the costs of criminal
justice services. Moreover, much of Center City redevelopment was
accomplished in the 1980s through property tax abatements, forcing
the city to become increasingly reliant on wage and business taxes.

Mayor Ed Rendell understood that Philadelphia’‘s fiscal problems
were not simply a matter of balancing the budget for one year and
reentering the bond market. He ran on a platform of reforming
government, cutting spending, and promoting economic development.
He also refused to raise city taxes. At the same time, Mayor Rendell
used the city's fiscal crisis to demand concessions from the municipal
labor force—personnel accounted for 60 percent of the city's budget.
In October 1992, he signed a union contract that provided for a three-
year wage freeze, a reduction in the number of paid holidays. surrender
of control over union health plans. and revised work practices that
allowed for greater flexibility in dividing jobs between union and
nonunion workers. In March 1993, Rendell negotiated a four-year
contract with the police union, which included a two-year wage freeze,
2 parcent and 3 percent raises in 1995 and 1996 respectively, and a
cut in city contributions to police medical plans for each worker by
$90 per month. He reduced the number of firefighters, civilianized
many jobs in the nclice department, and cut library hours. In 1993, Ed
Rende!l balanced the city's budget for the first time in seven years
and e fectively resolved the city's fiscai crisis.

Nevertheless, Philadelphia still confronts a structural imbalance
in its budget and a stagnant revenue base. Between 1989 and 1994,
Philadelphia lost some 20,000 jobs annually. May.. Rendell proposes
to reduce Philadelphia’s business, wage. and real estate transfer
taxes to make the city more ecoromically competitive with its suburbs.

Washington, D.C.

The most recent fiscal crisis occurred in our nation’s capital city. In
1993, Washington D.C."s mayor Sharon Pratt Kelly faced a $52 million
budget gap in a $3.4 billion budget. By 1994, she had eliminated
6.000 positions in city government.” Criticized for Washington's
growing fiscal problems. she was defeated in her party's primary by
Marion Barry, a convicted felon and former mayor. When Barry took
office in January 1995, the city's fiscal problcms escalated. Washing:
ton, D.C.'s deficit was estimated to be $722 million in a $3.2 billion
budget. In February 1995. the mayor asked federal authorities to take
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over tie city's welfare, medical, court, and corrections systems. On
February 15, when Moody's Investor Service lowered the District's
bond rating from Baa te Ba—junk bond status—the aistrict joined the
growing groug of cities that, in the post-Great Depression era, had
experieaced certifiable fiscal crises. Washington's situation is
somewnhat different than other American cities because of its direct
fiscal and administrative links to the federal government. Congressional
auditors declared the district insolvent on February 21. Despite Mayor
Barry's efforts to cobble togett r a bailout pian. the city’s track record
at cutting spending was so poor that some form of financial contro!
board takeover was inevitable. In April, Washington's city council
actually voted to iower property taxes, increasing the deficit by about
$40 mittion. In May 1995, President Clinton and the Congress stripped
power froni the city council and the mayor and appomnted a five-member
controf board to manage the city's finances with a mandate to balance
the district’s budget in four years.

Whiic: Washirgton has clearly heen misrnanaged for decades. the
Greater Weshington Research Center has docunented a decline in the
district’s economy that includes a loss of middle-class households and
100bs 12 surrounding suburbs, which will only worsen its fiscal situatic. 1.

Les Angeles

Other cities have not reached a crisis, but are enduring chronic fiscal
problems. Facing its worst fiscal problems since the Great Depression.
L0s Angeles confronted a $198 million deficit in its $4.3 biilion budget
for fiscal year 1995 before deciding to transfer revenue froni semi.
autonomaus, proprietary departments such as water, power, airporis.
ar :the t arbor to the general fund.

San Fraricisco
san rrancisco has been facing chronic budget deficits since forme:
Mayor Art Agnos took office in 1988. California's water shortage has

left San Francisco with yearly revenue shortfalls of $20-$40 milior
due to lost sales of hydroelectric power.

Detroit

Detroit mayor Dennis Archer faced a $63.3 million budget deficit in
the spring of 1994, just as the city courcil approved a $2.2 billion
budget for fiscal year 1995, his first since taking office. The shortfall
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was caused mostly by a cut in revenue sharing by the state of
Michigan. Archer restructured the city debt to eliminate the shortfall
and narrowly averted a downgrading of City bonds. Moody's had
already dropped Detroit's rating to Bal in July 1992. Any further
drop would have jeopardized Detroit’s abiiity to borrow in the bond
market.”’

Mew York

New York mayor David Dinkins. who ran on a platform of improving
services for all New Yorkers. began his first term in 1990 by calling for
an austere budget to fend off an impending defcit. Dinkins's fiscal
problems contiied to escalate as he faced a $73 million shortfall in
fical year 1994"s budget and a possible takeover of city finances by
the state Financial Coniro} Board. The city's $28.5 billion fiscal year
1992 budget included a $400 miliion increase in property taxes and
a $335 million increase in income taxes. along with $1.5 billioi in
service cuts. incluging drastic cuts in social services. parks, anc
Lbraries, as well as 10,000 municipal employee layoffs.

Elected 1n 1993 as the city's first Republican mayor in more than
twenty years, Rudolph Giuliani ran on a platform of fiscal austerity and
“reinventing governinent” and took office challenged by an estimated
$3.2 biilion budget gap. Giuliani adopted a $31.6 billion budgel for fiscal
year 1995, which included cutting 15,000 people from the workforce.
$358 million from education. and $129 million in social services while
keeping the police and fire departments untcuched. While many ad-
vocacy groups called these cuts draco-‘an. three agencies that monitor
city finances estimated $1 billion in “budget risks.”

In 1995, Mayor Giuliani again faced a budget crisis. He closed a

.1 billion gap in his proposed fiscal year 1996 budget. with a $400
nuilion cut in welfare and Medicaid spending. a $750 million reduction
in the Board of Education’s general budget. and significant cuts in foster
care. corrections. youth programs, and the arts. Despite this effort to
balance New York City's $31 billion budget for fiscal year 1996. Standard
& Foor's, a major municipal credit rating agency. lowered the city's
General Obligation Bords from A- to BBB+. They sighted fiscal gimmicks.
too many “one shot” revenue sources, and a chronic history of cash flow
problems as factors contributing to their decision.

Though committed to fiscal responsibility. Giuliani may not be
able to overcome structural imbalance. He did not create the city’'s
chronic revenue shortfalls, and only a strong economic recovery can
relieve the problem—temporarily.
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Atlanta

In January 1994, Atlanta’s mayor Bill Campbell took office, confronting
a $30 million budget deficit. Campbell had pledged during the
campaign not to raise property taxes. He called the situation a crisis
that could be resolved by “enormous cuts or wonder ful innovations to
find additional revenue.” Campbeli also ran on a public safety platform
and a populist "no frilis” approach to governing. Since three-fourths of
Atlanta’s budget goes to employee wages and benefits, Campbell's
major strategy for reducing spending targeted the municipal workforce.
In August 1294, the city council approved the second early retirement
program for city workers in two years.*!

Boston

Mayor Thomas Menino of Boston had to close a hudget gap of $21 mitlion
in his fiscal year 1994 budget. He was able to do this with a small
increase in state aid after three years o cutbacks and an increase in
the property tax. With three-fourths ¢. its revenue coming from property
taxes and state aid, Boston constantly worries about hitting the property
tax limit set by Proposition 2 1/2, as weli as the political disposition of the
state government. Former Mayor Raymond Flynn already put into place
efficiency-management measures. reducing the workforce by 1.750 and
hiring no new police or firefighters between 1991 and 1993~

INIPACT OF THE PERMANENT FIsCaL Crisis
ON URBAN RESIDENTS

Clearly, the issues on the urban political agenda and the language of
political discourse have changed as a consequence of the permanent
fiscal crisis. Questions of redistribution and participation that were
part of the liberal experiment and American politics in the 1960s have
been replaced by icsues f efficiency and finansial management.
During the 1980s, the language of government responsibility was replaced
by “downsizing,” “privatization,” and “treating citizens like customers
and forcing governments to think like private businesses." This shift from
redistribution to management has had an important impacat in the urban
political arena. Defining the fiscal crisis as a management problem implies
that solutions to the problems of city governments are technical in nature.
not questions of political value open to public debate. It has promoted
acceptance of reduced services from government without sufficient
public debate ahout what to fund and what to cut.
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In the 1993-94 election cycle, mayors across the country ran on
platforms of making government more responsive to citizens. Promising to
improve the quality of life for all city residents became the new populist
creed. The promises of urban liberals—equity. redistrihution, employment—
disappeared from mayoral campaigns. Mayor Richard M. Daley of
Chicago describes his mission as low taxes and high-quality services.
Keeping business and middle-ciass taxpayers happy are the limited
objectives of most mayors who confront shrinking revenue bases.

The prospects for urban America in the 1990s are in many ways wors2
than they were during the Great Depression. During the 1230s. cities were
supported in their relief efforts by a massive infusion of federal aid, which
also went intc pubtic works projects. As they enter the 1990s. many cities
are crumbling under an old. rapidly deteriorating infrastructure—and have
no money to make the necessary repairs. Most cities have already aban-
doned redistributive programs. Their budget concerns for the 1990s are how
to raise money for roads, bridges, and public buildings, and provide the
basic services of police, fire, sanitation, and education adequately. Interest
costs will consume an increasing proportion of budgets because the rates
for municipal borrowing have tripled since the end of World War !l as cities
compete with the federal government's insatiable appetite for debt. Cities

are not simply limited in their ability to provide redistributive services, as Paul
Peterson arguad in City Limits.** They no longer have the revenue base to0
keep their infrastructure intact or to provide basic housekeeping sesvices
effectively. The Great Depression put an end to the economically self-
sufficient city. Yet. as a nation. we continue o make policy that ignores
this important change.

WHAT Is 10 BE DONE?

The fiscal problems that American cities face are structural. For most
cities, fiscal instability has been a chronic condition that was gereraliy
ignored before 1975. After New York City's crisis, many cities cut
spendicg. increased taxes, and improved worker productivity to ensure
batanced budgets. Just as cities were reaching the limits of retrench-
ment strategies. the economy of the 1980s tricked many policymakers
into thinking that improved management had cured the urban fiscal
crisis. Fiscal problerns during the 1980s in many Sunbelt cities should
have provided a clue that management was not the central problem.
Yet that myth has persisted into the 1990s as fiscal problems plague
cilies all across the nation.

The structura' problems of urban fiscal policy rmust be tackled
now. At the very least. we need a new definition uf fiscal respansibility
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that is not tied to yearly balanced budgets. To balance their budgets,
cities have been forced to pursue short-term strategies that often
cause great human suffering and are inefficient. detrimental to the
tax base, and fiscally irresponsible in the long term.

We need a new model of urban fiscal policy that gives mayors
the power and resources to provide decent public services without
eroding the fiscal stability of their cities. There are several structural
changes that would accomplish this goal.

First, the tax base that pays for urban service delivery must be
expanded. The cities that have generally managed best—Chicago.
Minneapolis. San Antonio, Dallas, Nashwille, Pittsburgh. and Portland.,
Oregon—have created some form of metropolitan government, or at
the very least have relied on the tax base of county or state govern-
ments to provide expensive redistributive services and deficit-producing
services like mass transit.

Second. the state and federal governments should not be permitted
to mandate programs without providing revenue for imiplementation.
California offers a model. Their legislature assesses the fiscal impact
of mandates before they are passed. provides funding when increased
services or new programs are mandated. and establishes a com-
mission to hear local government's claims for reimbursable state-
mandated costs.

The federal government has made a first step in addressing this
prootem with the passage of the Unfunded Mandates Reform Act of
1995, sponsored by Senator Dirk Kempthorne (R-ldaiho). The law re-
quires that the Congressional Budget Office evaluate the cost of federal
legislation to state and local governments: if mandates in any legislation
are found to exceed $50 million per year in costs state and {ocal
governments, the law requires the Congress to identify a funding source
for these mandates: and if it doesn't. Congress must specifically waive
regulations that there be no unfunded miandates. with a majority vote. In
reality. this bill does not force the federal government to pay for unfunded
mandates. 1t only changes the process. requiring a clear statement of the
costs it is imposing. Significantly. the act does not apply retroactively.
leaving state and local governments a continuing obligation to pay for the
Clean Water Act and the Safe Drinking Water Act. Also, laws protecting
Constitutional rights. antidiscrimination laws, civil rights mandates such
as the Americans with Disibilities Act. and mandates associated with
seven major entitlement programs, inciuding Medicaid. are not covered
Dy this Taw. The legislation also commissioned a comprehensive review
of all existing mandates to determne if any can be eliminated or
streamlined. " The findings of this review should be used to expand
the scope of the existing law. Without further legislative action, unfunded
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mandates will remain a serious fiscal problem for state and focal
government,

Third. the fiscal responsibility for social welfare services should be
assumed completely by the state and federal governments. In 1991,
states as diverse as Michigan, Maryland. Tennessee, and California
reduced their Aid to Families with Dependent Children benefits,
indicating that it is time for a federal takeover. Poverty. homelessness,
and drug addiction may be concentrated in central cities. but they
were not caused by city taxpayers. In many cases. city boundaries are
historical artifacts that have simply served to isolate the poor from
wealthier suburbs and limit their access to high-quality education.
housing. and health care.

Fourth. cities must be given controi over their labor force and
work rules to improve the efficiency of their bureaucracies. Contracting
out and privatizing should be used for services where they have been
proven to be cost-effective and where quality can be maintained.
Sometimes the threat of privatization can improve worker efficiency and
force more reasonable contracts from municipal employee unions.
Mayors must be willing to use either strategy.

Fifth, we need to create a system of responsible and competitive
urban political parties. So mayors can run for office on a platform that
clearly articulates a city vision. At a time when loyalty to political
parties 1s at an all-tinie low and elections have been trivialized. mayors
have become captives of the most organized interest groups. These
groups then trade their electoral support for influence over fiscal poiicy.
The point Is not to resurrect the repressive machines of the turn of the
ceniury. but to use the party to create consensus politics. Only if the
party can provide the mayor with a mandate 10 govern that transcends
parochial and partisan interests can the mayor make interest group
demands subservient to broader city interests.

Finally. national leaders of buth parties must make tha2 case for
America’s cities both to Congress and to the American people. This
should be the time for creating a broad-based poltical alliarce. Cities
need federal revenue to balance their budgets, and the only way to
change the prevailing anti urban agenda 1s to change public opinion.
Urban problems must be understood as national problems. Crime.
drug abusc. inferior pubiic education. pollution, and poverty have been
spreading into once tranguil suburbs. Declining urban econonuies strain

state budgets anc! cause a decline in the national economy. as well. By
encouraging the American people to realize the common interest
hetween cities and suburbs, we can ecncourage amore rational pubhc
policy to emerge.
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THE PROBLEM OF THE SCHOOLS:
A PROPOSAL FOR RENEWAL

DIANE RAVITCH

system that educates all of its children for productive and satis-

fying lives. We do not now have such a system. If high school
completion can be considered a valid performance measure, then the
school system educates only about half of its students. Some
youngsters achieve great success; many do as well as they would in
any other school system: and a very large proportion of children leave
the system before they have an adequate education. Of those children
who enler ninth grade, only about 40 percent graduate four years
later: about 50 percent graduate five years after beginning high school.

Among the 40 percent who graduate within four years are some
of the most brilliant and well-educated students in the nation. prepared
not only in elite examination schools like Bronx High School of Science,
Brooklyn Technical High School, and Stuyvesant High School, but in
mixed-ability high schools such as Midwood. John Dewey, Edward R.
Murrow. Townsend Harris. and Benjamin Cardozo. Students in the
city's schools continue to win a disproportionate number of Westing-
house science aw ards.

If New York City is to thrive in the future, it needs an education
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But many of the system’s graduates who g on to higher education
are not weli-prepared for college. City University of New York accepts
about 40 percent of the graduates from the New York City school
system. After admission, they take tests of reading, writing, and
mathematics. The tests of reading and mathematics are geared to a
tenth-grade level: the writing test is graded by faculty and is not keyed
to a specific grade level. About two-thirds of the city's graduates pass
the reading test; about one-half pass the mathematics test. Only one-
quarter pass all three tests. Their poor academic preparation requires
remediation, adding a costly burden to public higher education.

Although there was a time when the New York City school system
was considered one of the best in the nation, that time is long past.
In 1985, the State Commissioner of Ecucation published a list of the
state’s schools that had the poorest performance. Of 504 schools on
the list, 393 were in New York City. The schoois on this list were
among the 10 percent in the state with the highest percentage of
students scoring below a specified reference point on state tests:
they were among th= 10 percent of schools with the highest failure
rate on Regent's Competency Tests (basic skills), as a percentage of
their enroliment: and they had an annual dropout rate greater than 10
percent. Nearly 40 percent of the city's schools were identified by
the State Commissioner as among the fowest-performing schools in
the state!

It may be that students in the New York City schools never
performed any better than they do today: the data necessary to make
a precise comparison between the present and the past do not exist.
But such a comparison is irrelevant, because today we demand of
schools what we never demanded in the past: to educate all—or nearly
all-—stuc .s. It does not really matter whether the high school
graduation rate is higher or lower today than it was thirty or fifty years
ago. What matters is that it is far too low to meet the requirements of
today's society. Regardless of past performance, it is simply un-
acceptable that only haif of the students who begin ninth grade are
able to earn a diploma within five years.

Where does the blame lie? It is easy enough to blame social
con .itions: poverty, the breakdown of the family. violence in the
streets, and the ready availability of drugs and guns. But after
describing the burdens and handicaps of young peopie, the fact
remains that they must be educated in order to have a chance at a
decent, productive life. So the question remains not what gets in the
way of education but how can young people today get the education
they need?

Yy
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it is certainly not fair to place all the blame for poor performance
on the high schools. Many of their students were ill-prepared in earlier
grades and enter high school hostile and indifferent to their own
schooling; some of their students who arrive from other nations are
barely literate in any language. or have never attended school at all.

But it must be said that most of the traditional high schools are
ill-equipped for students with multiple problems. Among the more than
100 high schools in New York City. not including dozens of small,
specialized schools, are about 70 high schools that each enroll more
than 2.000 students; some of them have more than 4,000 students.
Educators used to believe that such large schools were efficient, but
that view has long since changed. Many children arrive in school with
enormous personal and social problems: large. impersonal, factory-
style schools are often unable to give each of them the individualized
attention and support they need. Such youngsters need to be in an
environment where the adults know them well. rather than in an
institution where they are anonymous and easily overlooked,

Student performance is clearly the most important measure of the
city school system. If performance in general were high, and if students
of every race and ethnic group were well represented among high-
performing students. then there would probably be little attention paid
to the other problems of the system. But most students are not per-
forrning well, and the system must be reorganized to help bring about
high performance among all students. regardless of race or social
background.

In many respects. the school system pas become dysfunctionat.
When it was first centralized at the turn of the twentieth century,
educators believed that it was possible to create an efficient and uniform
system that would hire and promote on the basis of merit and that would
meet the needs of all children. For a variety of reasons. the merit system
was discarded. and today supervisors are as likely to be chosen on the
basis of politics. race. or gender as for their talents as educators. Over
the years. the centralized systen has been changed again and again,
most recently n 1969, when decentralized locai schooi districts were
created. Now the system is neither centralized nor decentralized: it may
be said to have the worst aspects of both. and the benefits of neither.
It has all the stifing controls of a centralized system, with none of its
efficiencies: and it has all the vagaries of decentralization, with none of
its pronuse of wedding responsibility and authority.

The school systen 1s premised on the dea that no one can make a
decision without getting the approvai of someone else. The system is
girdled about with rules. regulations, obstacle courses. and checkpoints

J.
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to assure that no one does the wrong thing. Anyone who acts without all
the appropriate clearances may be assumed to have done the wrong
thing. Each school is a link in a hierarchical, bureaucratic chain, and
every action must be referred to or authorized by someone else higher up
on the chain. either in the district office, the high school superintendent’s
office. or ultimately, 110 Livingston Street. This is the way the system was
designed to work une hundred years ago. Today. despite efforts to
encourage “school-based management.” the term has little meaning in a
system where no school controls its own budget or personnel.

Think about it. In every private and parochial school, those in
charge make many decisions about staff, students. schedules. repairs,
and purchases of goods and services without the oversight of a
phalanx of supervisors. Is there something special about people In
public schools that requires them to be subordinate to layers of people
who hold the power to grant or deny permission?

Even in minor matters, the schools have little authority because
decisions over the expenditure of funds are made by central
authorities. The top-down. hierarchicai. bureaucratic system that was
established at the turn of the century embodied the assumption that
experts at central headquarters (who had passed the requisite tests)
were always more knowledgeable and trustworthy than principals. and
it was they (the experts) who should control all decisions about ex-
penditures. If a windew is broken. the principal cannot hire a local
glass company to fix it: If a school needs a dedicated electric line for
computer equipment. the principal cannot call an electrician to come
tomorrow. All repairs must be done by designated Board of Education
workers. Not surprisingly, the Board's division of maintenance has a
backlog of 40.000 requests for repairs.

Consider the purchasing of supplies. such as paper and pencils,
and equipment. such as computers and file cabinets. All purchasing is
done centrally by a bureau. Given the enormous scale of purchases.
there should be large economies. but this 1s not the case. In fact. the
materials purchased by the bureau of supplies frequently cost more
than retail. If the schools were free to do comparison shopping. they
night be able to save money by buying either from the Board's
purchasing bureau or a discount store. wherever they could get the
best price. And the competition would produce savings that could be
used for teachers and supplies. Instead. someone downtown decides
which company will get the nch contract for file cabinets. and every
school must take what 1s available. regardiess of its real cost. One
principal complaincd to me that the paper sent to his school s
yellowed from sitting in a warehousc for years, and that the television
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set supplied by the Board cost 50 percent more than the same set in
a neighborhood store.

The school system was designed on the assumption that only
the central bureaucracy can be trusted to make purchases and to
order repairs. If s :h decisions were in the hands of individual prin-
cipals, it 1S assum.ed. the principals might give contracts to friends or
relatives. The fact that investigations have occasionally exposed
corruption among employees in the central bureaus has done nothing
to shake the belief ihat only the bureaucratic system, with its many
layers of approvals, will assure honesty.

Consider leasing. The central board has a bureau in charge of
leasing space for schools, and this bureau decides which space is
appropriate and negotiates leases. Since the city is trying to restrain new
capital spending and since school enrollment is expected to increase
every year during the next decade, leasing is an increasingly important
activity for the Board of Education. Why. one might ask, is leasing
performed by salaried bureaucrats who are paid regardless of whether
they are able to ccaclude a lease successfully, instead of commercial
leasing agents who are paid only for their successful performance?

Is there a better way? In the early 1990s. cries for reform rose
with regularity. and most proposals for reform consisted of shifting
around powers and functions among the central board. borough
boards. and local community school district boards. In 1993, the
borough presidents of Manhattan and Queens proposed that the
schools be run hy five borough boards and a city commissioner of
education. Although borough boards were tried and discarded at the
beginning of the century, many people see them as a reasonable
alternative to the distant and heavy hand of the central board. However,
the danger of the borough board proposai is that one large bureaucracy
will be replaced by five middle-size bureaucracies; or worse, that a
compromise proposal will leave intact a slightly diminished central
bureaucracy while creating five middle-size bureaucracies. which
coexist with thirty-two local school hoards.

The more serious drawback of borough boards is that it is a
bureaucratic reorganization that offers no promise of addressing the
fundamental flaws of urban education. Boards don't educate children:
teachers do. The issue that cannot be avoided is that each school
must be managed by a group of adults who have direct. personal, and
professional resps nsibility—and accountability- -for the success of
therr students.

Where might we go from heie? It 1s necessary to search for a
new paradigm: 1t 1s necessary to look beyond the usual choices
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between centralization and decentralization. central and borough
board- . and borough boards and community school districts. As a
start: g point, | argue that as much responsibility and accountability as
possible should be located in the school. | note that school systems are
the only large-scale social organizations in our society that have thus far
remained untouched by the restructuring that has become common-
place in many other sectors: by restructuring, | mean the flattening of
management and the decentralization of authority to those who are in
positions of responsibility. No organization restructures because it
wants to: it restructures because it has to in order to survive. The fact
that school systems receive public funding regardless of their perform-
ance (and that schools receive extra funding from the federal gov-
ernment based on their numbers of low-achieving students. with no
bonuses for reducing these numbers) has been a disincentive to any
meaningful restructuring. The New York City Board of Education has
‘restructured” a number of failing schools by breaking them up into
four, five, or six smaller schools. This is good as far as it goes. but the
system itself has not been restructured. and the performance standards
for the new schools are virtually non-existent. It I1s clear that radical
restructuring is needed so that the system serves the needs of chiidren
rather thar the needs of the adults who work for the system.

No organizational change by itself will make the system work
better for children. Giving imore or less power to borough boards or
district boards 1s probably an exercise In futility. because 1t leaves
ntact the division between responsibility and authority, as well as the
dependence of schools on outside authonty for every decision, large
and small, consequential and trivial.

Throughout their history. the New York City public schools have
been centralized or decentralized or—as In the present case—both.
But these are not the only options for rnanaging the city’s educational
system. It seems to me that reformers must think about what is now
called “remnventing government.” in which the role of government is to
steer. nol to row. It may be that the best direction for reforming the
schools 1s to seck a cliversity of providers that are publicly monitored.
rather than a bureaucratic system controlled by the mandates of a
single governmental agency. What would a system look like n which
government did the steering and let many others do thie rowing?

Reinventing the school system would include three basic prin
aiples: autonomy. choice, and qualty.

Autononmy. How York City needs a system in which hureaoeraey 1g
Pock ed o g minmuem, i el schours eueroise a high degree of
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professional and budgetary autonomy. Schools should ¢ _ntrol
their own budgets; they should be told what funds they have to
spend. and then be allowed to make choices and allocations—
always cognizant of the fact that they will be rigorously audited by
public officials. The money made available should be based on
enrollments. with supplements from state and federal aid for
schools with poor or handicapped children. Each school should
decide how much to spend on staff, supplies, maintenance. food,
and other needs. Similarly, schools should be responsible for
their personnel, for assembling the team that will perform the
mission of the school. The adults who are responsible for each
school know its needs better than administrators in a distant
office. and they should be responsible for making decisions about
budget and personnel.

Choice. The city needs a system in which teachers can decide
where they want to work and parents can choose the school to
which they send their children. Forced assignment of teachers
and children is counterproductive and Jundermines motivation. A
school community works best when parents. students, and
teachers have chosen to be there.

Quality. The city needs a system in which the major role of the city
and/or borough authorities is to monitor fiscal and educational
quality in every school. In this system. the central authorities will
be responsible for setting citywide educational staridards. ad-
ministering regular citywide assessments. and reporting to
parents and the public on the educational progress of the schools
and the city’s students. In addition. central authorities would
oversee large capital improvements. negotiate union contracts
(assuring that the contracts do not negate the other features of
the system. like the power of the schools to select their own
staff). and approve the creation of new schools. At the borough
level. the role of authorities will be to audit each school's fiscal
management. not second-guessing legitimate decisions about
how to spend money but assuring that expenditures are legal and
proper.

This strategy for reform is based on the principles of autonomy.

choice. and quality. It reflects the belef that there I1s no “one best
system,” and that what works for one school or community may not
work for another. Children and families in New York City should be

o
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avle to choose among a wide diversity of schools: Family-style
schools, single-sex schools, back-to-basics schools, progressive
schools, work-based schools, schools organized around themes like
the arts or technology. In schooling, one size does not fit all, e en
though the goals of schooling will be similar for all schools (thatis, to
enable students to become literate and numerate, and to develop
the skills and knowledge that are important for work, citizenship, and
further education).

The first part of the change strategy is to permit successful
schools to become self-governing. Such schools would control their
own budgets and make their own decisions about personnel and pur-
chasing. Many schools that already have a culture of success will
probably wish to become self-governing. if given the opportunity. Those
schools that wish to manage their own affai.3 should be allowed to
conduct an election among parents and staff, and if a majority of both
groups vote favorably, the school would become a public charter school
(PCS). A PCS would be free of most current rules and regulations,
other than those that are necessary to protect students' health and
safety and to prevent racial discrimination. Each PCS would receive an
allotment of money, based on enroliment. It would also receive
additional state and federal funding for students who are disabled or
disadvantaged. Consequently, schools with many poor students would
have much more money to spend on staff and supplies than schools
with few poor students. All such schools would be audited by public
officials and would be required to meet citywide educational standards.,
as gauged by regular citywide assessments. Any PCS that ran afoul of
specific fiscal and educational commitments would be at risk of losing
its status and reverting to control by the city commissioner or borough
board.

A second part of the change strategy is to encourage contracting
of the management of many schools. Contractors might be institutions
of higher education, museums, hospitals, businesses, unions, com-
munity groups, principals of existing schools, groups of teachers, or any
other kind of organization that demonstrates the capacity to run a
school. The decision to invite potential contractors to manage schools
could be made in either of two ways:

1. If state or city officials identify a school as educationally “bankrupt,”
the school would be eligible for contracting. This would be prefer-
able to the present situation, where the state commissioner
places failing schools on a list without providing any meaningful
strategy to change them.
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2. Or, the decision to invite contractors to apply might be taken on
the initiative of parents. If the parents are dissatisfied with the
quality of their children’s school, they should be permitted to vote
on whether to solicit contractors to run their school.

In either case, prospective contractors should be invited to make
presentations to the school community. They should present their
performance goals and explain their methods to parents and the
community. Prospective contractors should apply for certification by
public officials. based on their experience and their financial stability.
Once they win a contract to manage a school, they would be regularly
evaluated relative to their performance goals. Like a PCS, schools
managed by contractors would receive a guaranteed amount of money.
based on enroliment. In the event that a contractor fails to meet
performance goals, the contract would be cancelled or not renewed at
the end of its contract period. It might reasonably be objected that
the troduction of five-year contracts might also introduce instability
into the lives of poor schools. but occasional turnover would be
preferable to leaving the school undisturbed, without hope for
significant change.

Another way to encourage new performance-based schools would
be for school officials at central or borough headquarters to issue a
“request for proposals” for contractors to establish new schools in
neighborhoods where existing schools are performing pootly or where
there is a need for a new special-purpose school, or where a large
nurmnber of parents wish to establish a new school. New schools might
be established to meet specific needs, for example, to work with
youngsters who have dropped out or to provide an enriched early
childhood program for working parents.

Using these alternatives for contracting. contracts could be
arranged both to improve the management of existing schools and to
open new schools with specific programs. However initiated. the
contractor would be subject to public audit and review and would be
expect.»d to meet performance goails or lose the contrac:

A third part of the change strategy is to provide means-tested
scholarships to poor students, with high priority placed on students in
schools that have been identified by public authorities as “educa-
tionally bankrupt.” The state commissioner of education calls such
schools “schools under registration review” or SURR schools. These
children (as much as 5 percent of the total enrollment) should be
eligible for means-tested scholarships that may be used in any
accredited school—public. private, or religious. Schools that accept
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these scholarship students must be willing to meet the city's
educational standards and to abide by civil rights laws. In this way,
educational opportunity will be promptly extended to poor students
who would otherwise be trapped in a school with a history of low
performance.

Since the federal program of stuaent aid for higher education
works in the same way. there is reason to think that such an approach
would be found constitutional. Public scholarships would be allocated
to the students to use in the school of their choice: no public funds
would flow directly to the institutions. Federal Pell grants are awarded
on the basis of need and may be used at any college or university
that is accredited, whether public, private, or religious. The state and
city already piace handicapped students in private and religious
institutions when their needs cannot be met in the public schools.
Publicly funded Headstart centers are run by public, private, and
religious agencies. A similar approach in the city would offer an
alternative for needy students.

This entire strategy, with its three complementary parts, would
encourage bad schools to close or to be transformed by new |leader-
ship. It would allow the neediest students to escape bad schools and
to go to the schools of their choice. It would encourage the creation of
new schools geared to meet the needs of different groups of students.
It would give the central or borough authorities plenty to do while
withdrawing from them the power to control what happens in every
school.

One of the most important features of this strategy is that it
offers a means of increasing the funds available to the schools that
>2rve the neediest students. At present, senior teachers move to what
are perceived to be the "best” schools. while schools in poor neigh-
borhoods are staffed by a preponderance of young and inexperienced
teachers: since most educational expenditures £0 to teacher salaries,
schools in “good” neighborhoods usually have a real budget that is
much larger than that of schools in “poor” neighborhoods. Under the
proposed plan. in which every PCS or contract school receives an
allotment based on enroliment. schools serving poor children would
benefit immediately. No school could afford to have only senior
teachers: all would have the funds to balance senior and junior
teachers. Schools in poor neighborhoods, which receive additional
federal and state aid. would have more money to spend than schools
in non-poor neighborhoods that have the same number of students.

What is more, everyone who works in the public schools would
know that they are responsible; that the buck stops with them; that
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they. like their counterparts in independent and religious schools.
have the ability to manage their own affairs without second-guessing
from “downtown.”

CONCLUSION

The hallmarks of education in New York City should be: equality of
oppor tunity, quality of education. and diversity of providers. Since the
city itself is so remarkably diverse, with a large public sector and a
vibrant private sector. as well as & broad assortment of nonprofit
organizations. such a plan is well-adapted to the nature of the city.
This rich pool of resources and talent should be utilized to build a
vigorous and diverse array of educating institutions.

Organizations that evolve and improve thrive; those that become
ossified and incapable of change do not. During the course of the
twentieth century, the city has changed. As the city's economy
changes. the school system must change. The unskilled jobs once so
available in the city have been shrinking rapidly: high school dropouts
can no longer find decent jobs and are now bound for the welfare rolis.
As the city's economy shifts decisively toward technical and service
industries. where strong literacy skills are required. ven high school
graduates who are poorly prepared are at a decisive disadvantage. In
order to remain wital, the educational system must be dynamic and
prepared to meet new challenges. It cannot cling to an organizational
form that worked well for the first half of the century but has become
increasingly unsuited to the problems and needs of new populations.

The nevw American economy needs well-cducated pevuple. people
who are literate. numerate. able to solve problems. and capable of
working well with others. To realize the principle of equality of
opportunity, we must strive to prepare -.i children for a productive
life. The dimensions of this challenge will require bold and innovative
thinking. If we hope to succeed. we must imagine and invent a ~hool
system that works well for all ch.ddren,
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CRIME AND THE CITY

CHPISTOPHER STONE

life. In New York City. every day an average of 3 new homicides,

100 serious assaults, 150 robberies, and 200 burgiaries are
recorded by the police. despite four years of declines in reported
crime.! Yet staggering as thesc numbers are. New York's rate of violent
crime places the city thirtieth among U.S. cities.” “Crime" is a popular
term for a multitude of sins. Petty offenses far outnumber serious
ones. and even statistics that include minor offenses miss the majority
of the crime because most crime is never reported in any city. All crimes
cause harm, one way or another, but not all crime threatens the city
itself. Violence does pose such a threat, as does the waning com-
mitment to justice in the enforcement of the criminal faw.

C rime and cities go together. both in our imaginations and in real

Is VioLENCE RISING IN CITIES?

The problems of crime and violence seem all too obvious to the urban
resident, to the television viewer, or to the reader of the popular press.
but official reports on crime often seem to contradict one another.
Some reports say violent crime is rising, others claim it is falling.
Criminologists measure the extent of crime in two basic ways: by
counting crimes reported to police and by conducting victimization
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surveys of the population. Victimization surveys are generally regarded
as more accurate measures becausc they do not rely on people to report
crimes to the police, but they are rarely conducted on a local level.

The National Crime Victimization Survey, conducted annually since
1973 by the U.S. Department of Justice. shows that the rate of violent
crime has remained relatively steady over recent years, just below the
high points of the late 1970s and early 1980s. In America's central
cities, experiences of violent crime are about one-and-a-half times
more frequent than in suburban areas. but still below levels from 1980
through 1982 (see Figure 6.1).

The other widely used source of nationai crime rates is the FBI,
which collects information on crimes reported to local police departments.
In May 1995, the FBI reported that its preliminary analysis of crimes
reported in 1994 showed violent crime down 4 percent from the year

FiGure 6.1
Victimization Rates for Crimes of Violence
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before. In cities of more than one million people. violent crime reported
to the police was down 7 percent. while in suburban counties there was
no ~hange from 1993.°

Some politicians have drawn the wrong lesson from these
numbers. They have concluded that the fear of violent crime is dis-
connected from reality. This is an enticing conclusion, for it suggests
that officials can focus on reducing fear rather than reducing crime
itself. One might, for example, increase the visibility of uniformed
police officers and marked police vehicles on busy streets, even if
that pulled those officers and ¢ ars away from less travelled blocks
where crime is higher. Reducin,, fear may, indeed, be good urban policy
and might. in some circumstances, help communities prevent some
crime: but it is a mistake to think that fear of crime in cities today is
disconnected from rising levels of crime itself. The rising levels do not
appear in the national data on victimization or reported crime because
these statistics aggregate too much.

The national data obscure the fact that the rate of serious crime
varies considerably from one city to another. Using data provided by
individual police departments, the FBI produces comparisons of the
rates of reported crime tor individual cities. focusing on what it defines
as index crime (murder and nonnegligent manslaughter, forcible rape.
robbery. burglary, arson, aggravated assault, larceny. and theft of a
motor vehicle). Generally. over the past twenty years. larger cities
report higher rates of index crimes than smaller cities; but among
the country's largest cities, there is significant variation unexplained
by size. The number of reported index crimes per hundred thousand
people in 1993 in Baltimore, Detroit. and Seattle was more than
twice as high than in San Jose (see Figure 6.2. page 92).

Not only is the crime rate very different for different places. but it is
changing in ways that are very different from one city to the next. While the
rate of violent crime nationally is falling slightly. the rate is actually rising in
some cities. holding steady in others, and falling by very different amounts
n still others. From 1993 to 1994, Bridgeport. Connecticut. and
Chattanooga. Tennessee. saw violent crime drop by just over 25 percent;
Rochester, New York. and Oklahoma City saw virtually no change. while Las
Vegas experienced a 23 percent increase. Even among the biggest cities.
where the drop in reported crime has been most consistent. some had
increases in violent crime in 1994 (see Figure 6.3. page 93).

What is true among cities is true within cities as well. By aggre-
gating data from places where crime is rising with data from places
where crime is falling. citywide statistics obscure rising rates of violent
crime within individual urban neighborhoods.
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FIGURE 6.2
Rate of Reported Crime, 1993
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In New York City. for example. the FBI reported a 12 percent decline _
in violent crime for the city as a whole from 1990 to 1993. The problem /
Is that no one lives in the city as a whole. People live and work in :
neighborhoods. The data at a neighborhood level show that the gradual
decline in violent crime citywide over those years was the product of an
increase in violent crime in traditionally safe neighborhoods combined
with a decline in high-crime neighborhoods.

In the Brooklyn neighborhoods of Flatlands and Mill Basin. for i
example, the police recorded a 36 percent increase in violent index crimes
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FIGURE 6.3
Change in Reported Violent Crime. 1993 to 1994
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from 1989 through 1993, and violent crime reports were up in all three
precincts on Staten island. In 1994, more than one-third of New York City
residents lived in police precincts that had recorded an increase in
violent crime over the preceding four years. even while the numbers had
been falling for the city as a whole. In these neighborhoods. the percep-
tion that violent crime had been rising quickly was firmly grounded in
reality (see Figure 6.4, page 94).

The belief that violent crime is rising may be similarly grounded
even In the high-crime neighborhoods where reports of violent crime
appear to be declining. This is because the categories used in these
statistics aggregate very different crimes, such as robbery and armed
robbery. When the FBI data on violent crime are examined for changes
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in crimes with firearms, the apparent drop in crime disappears. from
1979 to 1992, while the overall rate of reported violent index crime
declined. the proportion of offenses committed with pistols and
revolvers increased—from 9.2 percent to 12.7 percent. In the five
years from 1987 to 1992, the number of all violent crimes with
firearms reported by local police to the FBI rose 55 percent.” From
1992 tc 1993, the chances that a violent crime was committed with
a gun rose by another 11 percent.”

These real increases in violent crime. and gun crimes in particular.
have created areas within cities where fear of crime is particularly
strong. In 1991, the American Housing Survey conducted by the U.S.
Department of Housing and Urban Development found that 15 percent
of central city households identified crime as a problem in their
neighborhoods, compared with 5 percent of suburban households.
and only 2 percent of rural households. Among white central city
households. the percentage mentioning crime as a neighborhood
problem grew from 8 percent in 1985 to 13 percent in 1991; among
black central-city households, the percentage nearly doubled-—from
12 percent in 1985 to 23 percent in 1991."

Even for those whose neighborhocds are not particularly violent. fear
of violent crime is fed by the changed atmosphere in the cCity. as the
gulf between rich and pcor has grown wider in central cities. For example.
the lowest fifth of householas—measured in household income-—in New
York Cit saw its average income grow by less than 1 percent from 1979
to 1989. while the average income of the highest fifth rose more than 40
percent. This gap grew fastest in Manhattan. where the highest fifth
had an average income 21 times larger than the lowest fifth in 1979. but
34 times larger in 1989." Ask a family in a public housing development
in East New York about their daily experiences of violence and they are
likely to describe the gunfire from which they must routinely protect
themselves and their children. Ask a family with income in six figures in
one of Manhattan's wealthy neighborhoods about their daily experience
of violence. and they will probably talk about aggressive and threatening
panhandling. The threat of violence in both neighborhoods is real. but
fear of aggressive panhandling may be fed more by the real growth of
poverty than by the experience of crime.

Can VIOLENCE PREVENTION WORK?

Common sense tells us that cities are much too violent. and the crime
statistics support that view. Most efforts to reduce the violence,
however, fly in the face of both common sense and social science.

1os
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As a society, we spend virtually every crime control do'lar on
prisons and the police and prosecutors needed to put people there.
Twenty years ago, there were about 400,000 people in jail and prison
in the United States: in 1995, there are about 1,5C0,000. The United
States incarcerates a greater proportion of its population than virtually
any other nation in the world.?

Since 1975, more than 20 million peopie have passed through
America’s jail and prison cells. Over that same period, the average
prison time served per violent crime anproximately tripled, reflecting
both an increase in the likelihood that arrest leads to imprisonment and
an increase in the average time served by a person when incarcerated.?

There is little evidence that this huge addition %o the United States
prison population did much to reduce violent crime. Some crime that
would have been committed by those in prison was prevented, but a
panel appointed by the National Research Council recently concluded
that this effect has heen “fairly small-—preventing on the order of 10
to 15 percent of the crimes that potentially would have been committed
otherwise.”™" Balanced against this is the likelihood that the
experience of prison increased the number of crimes committed by
inmates after their release. The net result is that while the nation's
investment in prison soared in the late 1970s and 1980s. violent
crime remained level nationally.

Despite this experience, most states and the federal government
continue to expand their prison systems, especially for the incarceration
of people convicted of violent crimes. The passage by the U.S. Congress
of the Crime Bill in September 1994 represented the largest investment
ever of federal dollars in state prison construction. Nevertheless,
alongside their political investments in prisons. public officials are
putting their hopes in a series of programs and activities assembled
under the banner of violence prevention. These prevention programs
vary widely. so it may be useful to distinguish three broad categories:
those aimed at people. particularly young people; those aimed at
places. such as schools: and those aimed at things. such as guns.

People

The most ambitious prevention strategies look to the future, focusing
on today’s urban youth. One set of these programs tries to keep young
people out of harm’s way by keeping some schools open late as
community recreation and service centers. Another set uses a variety
of techniques to teach conflict resolution, so that young people who
find themselves in harm’s way will know how to get out. A third set of
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programs provides guidance and role models to young people through
individual mentors or. in the less expensive versions, mentor-rich
environments, so that more young people will choose to stay out cf
harm's way. One way or another. these programs all aim to affect the
course of development of the adolescents they reach. They require
intense. individual work, and they are therefore expensive. But their
effects are meant to last beyond the period of the program, reducing
violence into the future.

Places

The prevention strategies in the second category are less ambitious
but promise to produce results more quickly. This group of programs
includes one set that relies on police and technology to try to keep
weapons and unruly youth out of schools. another that aims to reduce
the vulnerability of people at work in certain occupations, for example,
by providing phones to taxi drivers or assigning more clerks to late-night
shifts at certain stores; and still others that try to break patterns of
violence in the home through programs such as those mandai:.g
police to make arrests when called to scenes of domestic violence. The
promise of immediate impact in these and similar pregrams makes
them more attractive to politicians than programs aimed at affecting
adolescent development, but they do not generally claim to produce
effects that outlast thc programs themselves.

Things

Perhaps the most controversial of all are the programs aimed at guns.
These inciude efforts to restrict gun purchases. establish licensing
of gun owners, require safekeeping of guns by dealers and private
owners. and interdict illegal trade in guns. These aim principally to
reduce the severity of violent incidents by making guns less common-
place when violence flares; they do not generally aim to reduce the
absolute number of violent incidents.

The appeal of all these prevention programs—as of prison—is
grounded more in emotion than on empirical evidence of success. There
is little good research on the power of individual prevention programs to
reduce violence. and what does exist shows mixed results at best."

The absence of compelling evidence keeps public investmerit
concentrated in short-term rather than long-term strategies. Public
officials may sense that the short-term benefits of incarceration or
high school metal detectors will not reduce violence over the long

1iy
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term. They may even sense that the heavy reliance on prisons is
increasing violence in the long term, but the damage done by prison,
like the long-term benefit of practical prevention programs that try to
shape adolescent development. is too uncertain to guide the
investment of political resources. Prevention programs for youth may
continue to receive modest funding from public funds leftover after
huge investments are made in shorter-term strategies: but they will not
be able to compete for funding with prisons or location-focused
prevention until their impact on violence is more solidly established.

The political weakness of prevantion programs was evident in the
suammer nf 1995 when New York's Mayor Rudolph Giuliani announced a
dramatic reduction in murder and other violent crime in the first six months
of that year. Despite th » fact that expansion of the police force over the
previous four years had been accompanied by aggressive development of
violence prevention programs in every category. the prevention initiatives
received virtually no mention or attention in public discussion. At a time
when all explanation was speculative. violence prevention programs were
not part of the explanation because the programs themselves were too
diffuse and lacked institutional advocates. '

Real evidence of program success is hard to muster, even in cities
that are less complex than New York. The difficulties of conducting good
research on even the simplest prevention initiative are illustrated by the
story of the evaluation of the "two-clerk” ordinance adopted by the citv
of Gainesville, Florida. in 1987. This local law required convenienc 2
stores to employ two clerks during nighttime hours to reduce th::
attractiveness of the stores as robbery targets. Shortly after the lav
took effect, the local police department evaluated its impact using &
standard technique and declared that the law had reduced convenience
store robberies by more than 50 percent. The echnique used oy the
department was to compare the number of convenience store robberies;
in the six months after the law took effect with the number during tre
same period the year before. As interest in the ordinance grew, however,
the National Association of Convenience Stores commissioned a more
thorough evaluation, which revealed that the earlier period had contained
a rash of convenience store robberies, and that this spike in the numbers
had ended with the arrest—four months before the two-clerk law was
Implemented—of three men suspected of many of the robberies. The
rate of convenience store robberies in the four months immediately
before and after the implementation of the rule had been the same,
and the pattern of such robheries in the surrounding county had been
consistent with that in Gainesville. despite the fact that the rule did not
apply outside the city.*
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The first lesson in this story for those who seek to build credible
evidence of the value of any violence prevention program is that pro-
grams implemented in the wake ot an unusual rash of incidents are
almost bound to look good when the incidents subside. whether or not the
programs contributed to the recovery. This is not just an issue in small
cities. Even in New York. a single arson that caused multiple deaths in
1991 caused a spike in the murder rate which fell the next year.

Second. it is difficult for any program to have a significant effect
on the frequency of a relatively rare event. This factor was evident in
Gainesville, where there were only two convenience store robberies per
mont.: in the period when the two-clerk rule was implemented. In big
cities. the same factor blunts the ability of conflict resolution programs.
for example, to show results when they are implemented in the wake
of a single stabbing or a shooting inside a school without baseline
information about the number of less serious violent incidents that
the program is expected to reduce. A single stabbing a year later will
make the program iook like a failure.

Third. few organizations want to fund research that is likely to
show that a violence prevention program does not work. The Gainesville
story presents an exception to that rule because the wides read
adoption of laws requiring two clerks in convenience stores a. night
would have cost the stores large sums of money. This may have
prompted the National Asscciation of Convenience Stores to finance
the second look at the claims being made by the police department in
Gainesville.

These three lessons all point to the danger of attempting to
conduct rigorous research on prevention programs that begin in a
burst of political enthusiasm. The plausible impact of these efforts
seldom can match the rhetoric surrounding the political decision to
establish them. and even the good ones rarely have the luxury of
haseline data or independent research that can credibly demonstrate
their value.

This dynamic can be seen at work in the recent enthusiasm for
“drug courts.” in which judges make greater use of drug treatment
programs than usual and monitor the progress of offenders in treat-
ment. These courts are built on the comnion sense beliefs, first. that
drug addiction causes people to commit crime and. second. that the
courts can therefore prevent future crimes by compelling addicts to
participate in treatment. Such a drug court in Miami attracted national
attention 1n 1992, claiming success on the basis of rearrest rates for
those sentenced in the special court. Other states began to replicate
the court. even as researchers, began to argue among themselves
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about the validity of the comparisons used as evidence of success in
Miami. In late 1994, the Justice Department created a special office
to provide new funding to states. counties. and individual cities 10
operate such courts. Unfortunately, the first evaluation using an
experimental design to study the impact of these courts is finding no
effect on future drug use or recidivism. This experimental research
has found that people sentenced to treatment. and monitored in that
treatment by the drug court in Phoenix. Arizona. have a rearrest rate
after six months of just under 20 percent. not statistically different
from the rate for those sentenced to ordinary probation.*

Twenty years ago. results like these were used by critics of
prevention strategies to argue that nothing works, thereby helping to
justify huge investments 1n prisons as an effective short-term response
to crime. If advocates of long-term prevention strategies are to avoid
losing that argument again. they must credibly evaluate and then
strengthen the current generation of prevention programs. If programs
that make common sense but are unevaluated are expanded. the
political cost of failure by poor programs will be great. while good
programs will never command the respect required to compete for
funds with harsher strategies that promise immediate results.

A good place to evaluate and strengthen long-term violence
prevention programs would be in urban elementary and junior high
schools. In New York City. for example. the schools are spending
several million dollars on metal detectors for high schools while
eliminating the remaining guidance counselors and increasing class
size in the lower grades—a good illustration of shortterm strategies
displacing long-term investments. Not only is there no research
showing that metal detectors effectively reduce the level of violence in
schools. but the research that does exist suggests that increasing
class size is likely to exacerbate the level of violence. Twenty years ago.
a national study of school violence concluded that the safest schools.
even in dangerous neighborhoods. were characterized not by state-of-
the-art security systems but by high teacher-to-student ratios. orderly
classrooms, and good principals.’ More recent research showing the
stability of aggressive behavior after middie childhood., suggests that
support for teachers and principals in elementary and junior high
schools might be more effective than efforts in high schools.

Filling the gaps in this research and using that knowledge in
practical programs could help us realize real reductions in violence
over the long term by strengthening the ability of teachers and
principals in elementary and junior high schools to keep therr class-
rooms and schools organized, nurturing. ar,d responsive to children,
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Testing such & program through an experimental design and following
the students into the first years of high schoo! is but one example of
how the case for long-term violence prevention could be made.

JUSTICE

We can and must do much to make our cities safer and less violent,
but we will never eliminate crime. We may. in the attempt, end up
eliminating justice. A renewed commitment to justice—to fairness in
the process by which a government protects and punishes its people—
has seldom been more needed than in cities today. Pubtic officials at
every level of government are competing with one another to lengthen
prison sentences, weaken laws that protect people accused of crimes,
and expand the powers and numbers of police. In this frenzy, many
seem to have lost sight of principles of decency, individual rights, and
tne value of living in a just society. Serious talk of justice has receded
from public discourse to the point where the word sounds almost
antiquarian.

Most urban courts are overcrowded, dirty, noisy, rude and
inefficient. Sitting in the galleries of many urban courts, listening to the
initial hearings of defendants arrested the night before, you will wait In
vain to hear anyone apparently interested in the question of the guilt
or innocence of any defendant. Instead, judges hear cases as quickly
as they can while lawyers try to keep the piles of files in some
semblance of order. People accused of crimes from disorderly conduct
1o aggravated assault are urged to plead guilty immediately to avoid
another trip to court, The courts are broken,

The same is true for the other parts of the justice system. Poor
defendants expect police officers to bend the rules to get convictions.
Prosecutors expect prisons to be violent places when they recommend
sentences of incarceration. Judges expect lawyers to be unprepared—
if they are even present on time in court. This is not a system whose
rules and judgments command respect.

Still. there are glimmers of hope. Over the last several years, in a
series of tentative. loosely defined experiments, a small number of
urban police chiefs, judges. prosecutors, public defenders, and
corrections officials have been trying, each in their own sphere, to
rebuild the system of justice in urban America. To motivate change in
these seemingly intractable bureaucracies, the reformers have used a
variety of tactics. They have raised the threat of privatization, pointing
out to police departments that private security firms are growing faster
than com 2ntional police forces and may socn become the dominant




(TR BRLARING Away

form of protection, and reminding correctional officers that private
companies can replace them if they do not adopt more flexible work
rules. The reformers have appealed to popular images of the past: the
beat cop is back, the local magistrates court is reopened. and military
discipline is back at prisons—called “boot camps.” They have embraced
modern computer and communications technolcgy. Electronic ankle
bracelets are monitoring the movements of offenders confined to their
homes. Appointments with probation officers are being replaced by
visits to computerized kiosks that recognize a probationer’s hand print.
Police commanders use computers to analyze current crime patterns on
electronic maps and rapidly deploy their officers in response.

Individually, some of these may appear as gimmicks. The research
or. some boot camps, for example, shows little impact on recidivism
and, o ~asionally. instances of physical abuse. In many cases,
owever, these new efforts are the visible tips of much larger organ-
izational changes designed to make failing systems of justice more
responsive, more accountable, and more inspiring to the urban com-
_ munities they serve. Community policing, community courts, commun-
' ity prosecution, neighborhood defenders, and community corrections
are not yet well-defined strategies or institutions. Some are better
known to the public than others: none is well understood. Still. they all
represent, in the hands of their more talented practitioners, a sincere
commitment to dealing with victims of crime and offenders in the
broader contexts of their communities.

The principal aim of community policing, for example, is not to
deter crime with cops on foot. but to engage cops in problem-solving—
working with community residents to identify and eliminate
neighborhood conditions that cause crime. The point of a community
court, like that in midtown Manhattan, is to help judges deal with
individual cases with sensitivity to the local conditions from which the
cases arise—conditions that might be improved by the appropriate
disposition of the case. The point of community corrections is to
impose punishment in a way that recognizes that the offender sooner
or later needs to live peacefully and productively in a free community.

By placing a high priority on the community context of crime and
the response to crime, these innovations reengage both citizens and
officials with the fairness as well as the effectiveness of our systems
of justice. These efforts face daunting obstacies, however. In most
cities, differences in ethnicity, income, residential neighborhood,
education, culture, and opportunity divide those who administer justice
from those on the receiving end. Community justice initiatives at least
acknowledge these chasms, but. cven at their best. they are only
beginning to build bridges across them.
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The efforts in each of these parts of the justice system 0 build
partnerships with urban residents should be accompanied by efforts
to build partnerships between them. In cities where police, prose-
cutors, public defenders. and judges have little confidence in each
other—and none of them has confidence in prisons. probation. or
parole—one can hardly expect the public to have confidence in any of
them. These individuals and agencies have different jobs, and they will
resist being used by one another to achieve any particular ambition. Yet
they might still be united with their communities in a commitment to
justice. Joint training on the elements of justice would be a modest but
important beginning.

Civil life in cities depends on justice. The same congregation of
people that makes cities so vital makes some amount of conflict and
crime inevitabie. Cities will never be free of tragedy. but their vitality can
be preserved. Life in cities can be good so long as urban residents
maintain a commitment to meet conflict and crime with ingenuity and
justice.
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HousING AND NEIGHBORHOODS

Juria VITULLO-MARTIN

those who cannot afford decent market-rate housing. It can

build directly. as it did with traditional public housing, sheltering
only the poor in stand-alone projects. This is the conventional Demo-
cratic and liberal program. Or it can give low-income households some
kind of voucher and let them find what they can. as best they can. in
the private market. as it has done with Section 8 certificates. This is
the conventional Republican and market-oriented solution.

Both programs have their advantages and disadvantages. but
they share one similarity: the most egregious problems with these
programs tend to arise. first, as the Department of Housing and Urban
Development (HUD) creates regulations for them and, second. as
Congress itself modifies them as time goes by. A program can start out
fairly simple and straightforward and quickly become a mess.

Although public housing. as authorized under the Wagne.-Steagall
Act of 1937. is much older than the provisions of Section 8, authorized
under the Housing and Community Development Act of 1974, both
programs are now roughly the same size. Public housing has some 1.4
million units: Section 8 covers 1.3 million units. But public housing is
highly visible, while Section 8. when working well, is nearly invisible:
public housing concentrates its tenants, while Section 8 disperses

The government really has only two ways of helping to house
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them. Public housing is the program of the past: Section 8 the program
of the future. Robert Armstrong, president of the Omaha Housing
Authority, says, “Public housing is not the American dream. We don't
want low-income people to lose sight of the fact that the American
dream is still available to them.” Section 8 and voluntary dispersal out
of distressed neighborhoods is one route to the dream.!

Almost no one teday is arguing for substantiai new public housing
construction. For one thing. it is too expensive. Partly because of
federally mandated prevailing wage rules and partly because of
complicated regulations, new public housing construction can be as
expensive per unit as private construction. What's more, supply is not
the problem-—and hasn’t been for years. The country has an excessive
supply of housing units overall: 102 million housing units matched by
only 93 million households, according to the 1990 census. The
problem is the inzuility of very low-income hcuseholds to pay fair
market rents. The Republicans were right—they diagnosed the problem
and came up with housing vouchers. The Democrats are now equally
right in trying to make vouchers work as a channel of upward mobility.

Nonetheless, one cannot simply give up on public housing—tar
too many households representing far too high a proportion of the
country’s urban population are involved. Often, public housing projects
are not only massive in themselves. but also immense in relation to
the host city at large. The New Orleans Housing Authority, for example.
houses 55.000 people. or one-tenth of the city's population. Boston's
Housing Authority houses more than 10 percent of the city's population
either in public or leased housing. The bettermanaged housing
authorit es often represent lower proportions ~ “ie local population.
The Nev York City Housing Authority (NYCi, Jr example (which
accounts for some 13 percent of the nation’s total public housing).
houses 6.2 percent of the city’'s population and 9.3 percent of the
city's rental population.’

WHAT WENT WPONG

In the 1930s. public housing was a program that financed the con-
struction of low-rise, small-scale. attractive projects for low-income
working families. By the 1950s, public housing was building huge high-
rise projects in racially and economically isolated neighborhoods to
house society's poorest and most troubled members.

High-rises were thought to be cheap and efficient. but turned out
to be neither. Largely because of the 20 percent of tall buildings that
had to be devoted to elevators, stairs. and public corridors., high-rises
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were nearly always at least one-fifth more expensive than row houses.
Their mass and height, considered attractive by the Modernists and
efficiency experts of the 1950s, lured central tureaucrats into believing
that the, could and should be able to manage even the most min-
uscule details of life in the projects. In Chicago, for example, tenants
were not able to adjust the temperature in their individuai units—that
had to be done by a maintenance worker called in from central
headquarters.* High-rises were also initially advocated for their
beauty—stunning though that idea may seem today. In the 1920s.
Germany's Bauhaus architects had put forward a new vision for
workers' housing: clean. high, pure. well-constructed buildings that
rejected the talse trappings of the bourgeoisie—curtairs, clutter.
space. individual entrances. Intent on avoiding the picturesque. the
Bauhaus Modernists advocated severe horizontally in composition and
perfect simplicity in design. This worked well enough when the finest
materials were exquisitely crafted into housing for the wealthy. but
worked deplorably when shoddy materials were carelessly employed in
huge repetitive buildings.

Many projects quickly became miserable places to live. A much-
quoted description of the Robert Taylor homes (the largest public
housing project in the world) came from a resident: “We live stacked
on top of one another with no elhow room. Danger is all around.
There's little privacy or peace and no quiet. And the world looks on all
of us as project rats, living on a reservation like untouchables.™"

Tnis pattern continued into the 1970s. Often a jurisdiction’s
decision to house families in high-rises was the path to disaster.
Gordon Cavanaugh. former head of the Philadelphia Housing Authority.
says. "Nobody in Philadelphia except the very rich and the very poor
lived in high rises. The family high-rise was an affront to the neigh-
borhood and nothing good came of it."” The same could be said of
Baltimore. New Orleans. or San Antonio. But at the time, high-rises
looked like an efficient way to clear slum land and rebuild quickly.
providing many jobs and contracts to the locality.

In a famous article in Architectural Forum in 1957, Catherine
Bauer wrote:

The public housing project therefore coitinues to be laid out
as a “community unit.” as large as possible and entirely
divorced from its neighborhood surroundings, even though
this only dramatizes the segregation of charity-case families.
Standardization is empnasized rather than alleviated in
project design. as a glorificatinn of efficient production

1.9
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methods and an expression of the goal of “decent, safe and
sanitary” housing for all. But the bleak symbols of productive
efficiency and “minimum standards” are hardly an adequate

or satisfactory expression of the values associated with
American home life.©

Housing officials in many cities—Seattle. Los Angeles, Minne-
apolis, Milwaukee, Cleveland, Pittsburgh—saw what Bauer saw, and
said no to family high-rises, thereby forestalling the worst disasters.
Chicago officials incorrectly projected that ever-increasing population
would result in ever-increasing housing demand. Chicago Housing
Authority chairman Charles Swibel explained to the Chicago Daily News:;
"Virtually all new construciion in the city is high-rise. Families who
either must or want to live in an urban area will have to learn to live
with the high-rise building for all large centers of population imust plan
for accommodating an ever increasing number of people within a
prescribed land area."’

Historian Devereux Bowly wrote that Swibel showed

almost complete ignorance of conditions in Chicago. The fact
is that most of the new residentia! consteuction in metro-
politan Chicago at that time was in the form of single-family
houses and walk-up apartments in suburban areas, not in
high-rise buildings. Vast undeveloped areas remained
available to CHA in the city, and are increasing due to large-
scale abandonment and demolition of old housing in various
neighborhoods.*

And. of course. as in most major cities, population in Chicage declined.

The one federal program that—everyone agreed—worked was
housing for the elderly. Even jurisdictions that sensibly rejected family
high-rises for the poor usually said yes to high-rises for the elderly.
The programs functioned reasonably well until 1992, when Congress
insisted that young disabled people. including recovering alcoholics
and recovering drug abusers, be housed in buildings for the elderly.
Now, many high-rises for the elderly are as troubled as family high-
rises. Stephen O'Rourke. who heads the Providence, Rhode Island,
housing authority speaks for many when he says,

Washington took the most successful housing program it
ever had—housing for the elderly—and systematically
destroyed it. When it was just elderly, they ran their own
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buildings. They had their own social programs. they cleaned
and maintained their public spaces, they watched out for
one another. Our management concerns were minimal. We
had a roving manager for all sites. We're certainly not
equipped to deal with what we have now. These buildings
look like the old psychiatric institutions. Where once we had
almost no turnover for reasons other than death, now we
have 25 percent turnover among the elderly.”

Or as Billy McGonagle. director of operations for the Boston Housing
Authority. says. “We messed it up. [t was fixed and we broke it. Or
Congress broke it and we let thermn.™""

The trend is disturbingly clear: through a combination of con-
gressional mandates and HUD regulations. public housing has become
the housing of last resort. The breakdown of public housing was apparent
in the early 1970s, when the Republicans. many of them hostile to
public housing. proposed the new approach of vouchers. Rather than
attempt to repair a clearly flawed system. they proposed providing those
in need of housing with vouchers, then called certificates. With Section
8 certificates in hand. eligible low-income tenants were able to find their
own housing in privately owned buildings.

For many poor people. Section 8 came just in time. By 1974,
great numbers of public housing prejects were being pushed over the
edge by a congressional reform. This reform. thie so-called Brooke
Amendments of the late 1960s had. with incredible speed. trans-
formed public housing from a low-rent but self-sustaining program into
a low-income—and eventually deeply subsidized—program. The Brooke
Amendments created this problem by mandating that no tenant pay
more than 25 percent of household income in rent. They were passed
because some tenants, often those living in the worstrun projects,
were paying huge proportions of their incomes in rent (65 percent.
for example, in the notorious Pruitt-lgoe project of St. Louis). Many
tenants simply stopped paying rent. But the rigid congressional
response—capping all rents for all apartments regardless of size or
location at 25 percent of income—has probably been the single most
destructive “reform” of public housing. Since tenants are allocated
apartments based on the size of the household, famities with several
children received large apartments but continued to pay the flat 25
percent of income.

The intention was good: the results were terrible. Rents took a
nose dive all over the country. eliminating the possibility of sound
financial management. For its first thirty years, public housing had
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been self-supporting—financed with long-term bonds issued by local
authorities with the federal government paying 100 percent of the
principal and interest. Rents had been established according to the
authority’s operating expenses. much as they are in private housing.
The Brooke Amendments meant authorities could no longer support
themselves and had to look to Washington for deep subsidies, which
came erratically over the years, further undermining the ability of lccal
authorities to manage themselves well.

The Brooke Amendments also quick'y drove out the group that
had been the most stabilizing force in projects: working-class families,
many of whom were overpaying for public housing once they began
paying the mandated 25 percent of income (later 30 percent). They
could and did find cheaper private housing. Furthermore, a number of
suits by the American Civil Liberties Union (ACLU) and advocacy groups
severely handicapped authorities" ability to screen residents and evict
troublesome tenants. Increasingly. public housing became a holding
tank for a city’s unwanted population. By 1991, extremely poor
households (those with incomes below 10 percent of local median
income) constituted 20 percent of the total public housing population—
up from 2.5 percent in 1981

Both regulations effectively increased the economic isolation
of the projects and drove out working families. In 1981, HUD re
stricted local authorities further by requiring that 95 percent of
residents be “very low income.” that is. with incomes below 50
percent of the area median income. HUD simultaneously raised the
rent to 30 percent of adjusted gross income.

In 1987, Congress established federal selection preferences
mandating that authcrities give priority to applicants who were eligible
for assistance under other programs and who also were involuntarily
displaced. living in substandard housing. or paying more than 50
percent of income in rent. In 1992. Congress added to this list the
disabled. defined to include recovering drug abusers and alcoholics.
The original concept of housing the working poor had been abandoned.

Even the NYCHA. which had resisted the most extreme federal
policies. succumbed to the pressure. In 1994. NYCHA reported that,
for the first time in its history. average adjusted gross family income
fell—from $12.501 in January 1993 to $12.368 in January 1994—
and therefore rental income fell. This was probably inevitable. given
that the number of working families had decreased from 49 percent of
all NYCHA families in 1984 to 31 percent in 1994.

Disasters did not go unnoticed. In 1992, the National Commission
on Severely Distressed Public Housing reported that 86,000 -6 percent
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of all units--were in nearly uninhabitable condition. The situation had
“begun to cause aimost unimaginable distress” t0 the people living in
the housing. The commission cited many causes of the crisis. but one
in particular came up repeatedly: isolation.™

Hge. geographically isolated projects invariably mean isolation
from jobs. William Julius Wilson pointed out years ago that poor neigh-
borhoods were no longer organized around work, and that, “ghetto
residents represent almost exclusively the most disadvantaged seg-
ments of the urban black community—including those families that have
experenced longterm spells of poverty and/or welfare dependency.
individuals who lack training and skills and have either experienced
periods of persistent unemployment or have dropped out of the labor
force altogether.”** The Clinton administration’'s Secretary of Labor.
Robert Reich, has written about—and deplored-—the “gecession of
the successful.” the distancing of the wealthy and fortunate from the
fates and communities of the [ess wealthy.'" In public housing, the
federal government mandates, and has iong mandated, the secession
of the successful. indeed. an early attempt at encouraging public
housing tenants to work was tried in the late 1960s by historian
Richard C. Wade. then a member of the CHA board of commissioners.
who recails.

We got U.S. Steel to agree to hire some strong young men
from the projects. The men did very well. But they were work-
Ing. so their incomes went up. The regional office ordered us
to evict them.

If an authority wants low-income working householids n public
housing-—and. despite congressional pressures. most big-city housing
administrators do---the housing must be sited with accessibility 1o
jobs 1n mind. Some of the worst projects in New York City-—-which 1s
generally said to b€ the least troubled of the large authoriies—are
those that present workers with a truly difficult commute. Working
famities moved out of projects in distant Coney Island and ithe Far
Rockaviays. for exampie. and were replaced with families for whom
the rsoiation was not an econonmic consideration.

The Chicago family projects are not only isolated physically, €eco-
nomically, and racially—they are isolated by gender and age. Over
91 pereent of the residents arc blaclk, threefourths of the adults
aged 25 to b4 are female. Very few residents of CHA housing are
cmployed: most households are on welfare. Similarly. a survey in the
1980 Hy the Citizens Housng and Planning Council in Boston found
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that 70 percent of public housing households were headed by women
and fewer than 36 percent of household heads were employed.

Such isolation is usually accomplished by crime. which event-
ually destroys everything around it, including any hope that upwardly
mobile poor families may have for living normally. When
Northwestern University Professor of Social Policy James Rosen-
baum studied families that had moved to the suburbs from
Chicago's notorious Robert Taylor Homes, he found that many newly
working mothers said they had not worked while living in public
housing because they feared for the physical safety of their children
in their absence .'*

FIXING SECTION 8

While public housing was experiencing its dramatic decline, Section 8
was chugging along pretty effectively, allowing low-income families to
disperse throughout urban neighborhoods. Robert C. Embry, HUD
assistant secretary during the Carter administration, saw the concen-
tration of poor people in inner cities as the major issue facing large
distressed cities. He had argued that because HUD didn't have enough
subsidy to help everyone, it should help those who wanted to move out
of very poor neighborhoods.

We didn't want to upset the fragile balance of middle-class
neighborhoods immediately adjacent to poor areas. . . .
Rather. we distributed low-income households throughout
the metropolitan area. We had forty cities initiate the regional
project. and nobody complained. Several hundred inner-City
residents in Baltimore. for examr'e, moved out, and no one
objected.””

But Embry also thinks HUD made a mistake in putting Section 8
under the jurisdiction of local housing authorities, who had no interest
in anybody outside their jurisdiction. Section 8 became a program of
penple moving within low-income neighborhoods, often congregating in
changing neighborhoods and exacerbating problems. In the mid-1980s,
at the urging of the Reagan administration and HUD. Congress added
"portability” to the Section 8 voucher, which could now be used across
jurisdictional lines. This became administratively difficult, however. as
tenants. carrying a voucher from one jurisdiction moved into another
Junisdiction while still reporting back to the first.
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During the Bush administration, the Moving to Opportunity (MTO)
program was designed by HUD secretary Jack Kemp to help motivated
low-income families move into nonpoor areas. MTO was based in part on
a case involving the Gautreaux family in Chicago, in which the courts had
ruled that years of government action that deliberately concentrated tow-
ilicome biack househaolds in black neighborhoods had to be corrected by
an affirmative program enabling low-incorne black households to move.

With counseling from the nonprofit Leadership Council for Metro-
palitan Communities, the Gautreaux administrators have helped some
5.600 families move into nonimpoverished areas. for the most part
successfully. Alexander Polikoff, the original Gautreaux attorney, says

the evidence indicates that parents do better in terms of
employment and/or going back to school. as compared to
those who stay in the city. and a heck of a lot better than
those who stay In the projects. The kids do much better in
school after an initial catch-up period. It doesn't work for
everybody. Moving is very hard. and the benefits come at a
price. particularly for the mothers. There is also no question
but that the families are eager to pay the price.’

Much of the Gautreaux data comes fron: James Rosenbaum. who
found that the most significant gains came to the children, many of
whom did satisfactory work in suburban schools and went on to four-
year colleges. showing that “early deprivations can be reversed.”’

What is hopeful here is that after decades of destructive programs.
housing officials are ngain thinking about how people get out of
poverty—and how federal programs can help rather than hinder them.
HUD secretary Henry Cisneros has authorized local housing directors to
give preference to working families under Section 8 after years of what
one local official calls “7ederal persecution of the working fami.y.”

What is less hopeful is Congress's continuing intransigence which.
in effect. forces HUD to interfere. often against its better judgment. By
law, any private owner who wants to evict a Section 8 tenant for any
reason other thar, serious lease *iolations must give ninety days written
notice to HUD. This puts HUD d."ectly into the act of reviewing whether
an owner 1s being reasonable. “and really doesn't make any sense al
all.” notes Madeline Turner. HUD's official in charge of Section 8. who
recognizes that HUD intervention has a chilling effect on the willing-
ness of private owners to participate. “But unless we have that changed
In the law. we won't be able to halt the practice.”
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RETURNING TO Pusric HOusING'sS HERITAGE

There were always those who said that public housing should be
austere, even harsh, that amenities should be few or none because
public housing residents should have every incentive to move as soon
as possible. In manv cities, such as San Antonio, Texas. this idea took
hold early. and the internal quality of units moved from being simple to
being grim. The Alazan-Apache Courts, for example, built in 1941 as San
Antonio’s first public housing, provided bathrooms that had a tub and
a toilet but no sink: the kitchens had no cabinets or counters.

But in the early days, there were many policymakers and architects who
were determined to produce attractive. even beautiful, public housing no
matter what the constraints—New York City's First Houses; Boston's
McCormack Houses; Richard Neutra's Los Angeles Channel Heights
Houses. Public housing's origins had been utopian, and the first great
public develpments are reminiscent of early private mode! developments.
such as the Phipps Garden Apartments in New York or the Marshall Field
Garden Apartments in Chicago. Idealistic architects believed their buildings
could make a profound difference in the lives of poor families. The most
compelling is the still lovely Harlem River Houses in New York, completed
in 1937—several buildings arranged on nine acres. in three groups. around
acentral plaza and landscaped courts. The entrance has a sculpture by Paul
Manship (sculptor of the Prometheus at Rockefeller Center and many
others). Harlem River Houses is still managed by the New York City Housing
Authority today. A parallel low-scale project. Williamsburg Houses in Brooklyn,
is less spectacular, but successfully introduced a concept that was then all
but abandoned: small commercial enterprises on the street. When
commerce was banned in projects. street liveliness was destroyed. It was
as if the designers of public housing had suddenly forgotten what makes
an urban environment: intense land use, a variety of shops and
restaurants, mixed uses, diverse churches and institutions, street activity.

But here’s the irony: neither Harlem River Houses nor Wiltiams-
burg nor any of the historic projects could be built under today's HUD
minimum design standards. The best is now outlawed. What HUD calls
its "minimum design standards™ are actually maximum design
standards that forbid such “amenities” (HUD's term) as basements.
doors on closets, ceiling fans, individual entrances. The results can be
seen in the disastrous. massive public housing projects of Chicago,
New Orleans, Philadelphia, St. Louis—indeed, in most big cities—
where thousands of low-income households are jammed into utterly
desolate neighborhoods dominated by the projects—all built scru-
pulously to HUD's nunimum design standards. HUD does permit some
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good design to seep in via waivers, special programs, and local
subsidies. Richmond, Virginia, for example, built traditional southern
townhouses adjacent to an historic neighborhood. Said executive
director Richard Gentry. “We got extra money from the city to make
these ook like other houses in the Fan area. HUD let us accept the city
money to raise standards. A few years before. HUD had forbidden us to
use city money on a new development that then ended up devastating
a neighborhood.™"

Secretary Cisneros's personal concerri for poor people notwith-
standing, his agency's standards are severe. Authorities that are
successfully returning to the historic idea behind public housing are
doing one or a combination of three things: (1) defying HUD: (2) using
local money; or (3) obtaining exemptions (when politically powerful).
Seattle. for example. ignores HUD on standards because it does not
require HUD financing: its citizens passed a bond issue supporting
locally financed—and superb—low-income housing. Wealthy, liberal cities
like Seattle can succeed on their own: poor cities must depend on HUD.

LETTING LOCAL STRENGTHS WORK

Although HUD is a federal department, the nation is made up of
localities. and even a federally funded and tightly regulated program like
public housing shows tremendous variation from one city to the next.
For one thing. no matter what the controls from Washington. the
program must operate vsithin the context of the local housing market.
Poor people respond to market forces just as surely as anyone else.
They look at their options and they choose the best. rewarding well-run
authorities with high demand and responding to badly run authorities
with low demand.

For its entire history, NYCHA, for example. has had a long waiting
list. Operating in the context of a high-rent, low-supply private market,
NYCHA's apartments often offer low-income households their best
option. Across the Hudson River the authority in Newark, New Jersey.
faces the opposite problem: In 1991, Newark had 7.900 households
living in 10,700 units. not including those scheduled for demolition. It
also had—simultaneously-—a waiting list of 6,500 families. and one of
the highest vacancy rates in the country. In other words, Newark's
6,500 poor families were not willing to move into its ravaged. crime-
ridden high-rises.”

Omaha Housing Authority president Robert Armsirong approves
of the balance between public housing and private market alternatives
practiced in Omaha where. he says. public housing is far from being
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the best housing has done. It's good—no graffiti, boarded up win-
dows. litter, or broken down cars—but not so good that it locks
tenants into place, as NYCHA housing once did. Armstrong argues
that public housing should be transitional. No one—however good a
tenant—shouid be able to view public housing as permanent. "We
concentrate our efforts on helping peopie get out. We have very few
multigeneration public housing families—fewer than 50 people who
are second- or third-generation.” The Omaha authority runs a suc-
cessful business—a window and door manufacturing operation that
sells to other authorities—that trains and employs residents, thereby
helping them to leave public housing.

Armstrong started the window business in 1986 when an authority
worker suggested that "we could do better ourselves.” A professional
window contractor had just supplied them with deplorably bad windows.
Says Armstrong.

We gave him and another worker space in the basement of an
elderly-housing tower and let them experiment. They started
building windows and doors from aluminum and they became
pretty good. We took space in another building. and soon we
were making the best doors and windows in the country for
public housing. Then Allen Lozier, a local businessman, gave
us a building, and we got some federal economic development
money. Meanwhile. Peter Kie vit. a major contractor, had set
up a foundation that, on his death, gave us money to pur-
chase the right industrial equipment. We opened our doors to
outside business in 1992 and have been going full blast ever
since. We now employ forty-six people, have contracts to sell
doors and windows to thirty-eight different authorities. Our
employees must be our residents when they start. but after
their apprenticeship they get an increase in pay every six
months. After three years they make a pretty good living. and
then they buy their own homes.”

It's hard to let go of the assumption that public housing should be
temporary. that it should be there to get a family through a difficult
period but not offer permanent sheiter. This idea was basic to public
housing in the 1930s. when there was no real concept of a permanent
underclass. Those who argue that public housing must be transitional
in all circumstances and in all jurisdictions point out that every unit
taken by an upwardly mobile fanuly 1s a unit denied to a desperately
poor household.
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Others argue that upwardly mobile tenants should be allowed, even
encouraged. to stay in pubtic housing even when their income exceeds
upper limits. They believe that mixed-income projects are necessary to the
formation of thriving communities. In part. the desire to keep upwardly
mobile tenants increases in relation to the authority's desperation.
Vincent Lane, who aversaw the country’s second largest but probably
most distressed housing authority, argues that these communities need
every break they can get. HUD secretary Kemp and then Cisneros have
offered Chicago temporary exemptions. but Lane says that's not good
enough—upwardly mobile families need to be committed to their public
housing communities in order for them to remain viable in the long run.
As Jane Jacobs wrcte, “To unslum, public housing must be capable of
holding people by choice when they develop choice."*"

Lane lost the battle with HUD in June 1995. He and his entire CHA
board resigned after HUD rejected their long-planned, much-revised
proposal to convert the notorious Cabrini-Green projects into a mixed-
income, low-rise “village.” HUD assistant secretary Joseph Shuldiner
objected both to the gentrification of the project and to the complicated
financing plan which would have leveraged the $40 million in HUD
funds to float $96.5 million in bonds. In rejecting the proposal.
Shuldiner said. “Notwithstanding our willingness to work with CHA in
refining the development model presented, we do not clearly perceive
its benefits over simpler models involving considerably lower
complexity, costs. and fees.”™ After the resignations, HUD took over
CHA, makiing Shuldiner acting executive director in Lane’s place.

Alexanzer Polikoff. who represents some tenants in a suit against
the CHA. commented.

Now you have fifty percent of the bureaucratic maze you had
before. Whereas before HUD was reviewing CHA proposals
and in typical bureaucratic fashion finding reasons why they
were wrong and why they couldn’t do what they wanted to do.
now that bureaucracy is actually in charge of performance.
Now HUD has to find out how to do what should be done. And
HUD is going to have to do what Lane was proposing: Getting
a mix so that working families will be living alongside non-
working families.”'

The validity of Lane’s argument is partly confirmed by the practice
of the NYCHA, which has traditionally held onto its best families. NYCHA
tenants have lived in public housing for an average of 16.1 years. and
former NYCHA chair Sally Hernandez-Pinero argues that long-term
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tenants are essential to public housing's survival. The point is that
-there is no one answer for all jurisdictions. In complex jurisdictions like
New York, and in complex troubled jurisdictions like Chicago, economic
integration holds out a hope of betterment for all; in orderly jurisdictions,
like Ornaha, economic integration isn't necessary.

Stephen O'Rourke, who heads the mid-sized authority in Prov-
idence (2,633 units). concentrates on public housing's relationship
with the rest of the city. His authority oversees families experiencing
severe poverty—80 percent of its households are headed by women
on welfare—but does not have to contend with geographic isolation, a
problem that has plagued programs in Chicago. He says,

We have a political program. We have to compete with other
priorities. | m a stickler for how we look nublicly because we have
to look good. I'm a stickler. for example, for making sure the main
road into the projects looks good—people see it. They judge us.

Providence has undergone an enormous modernization program. com-
pletely reconfiguring the units inside and redesigning the outside to
look like a regular apartment building, not a project.

Excellent public housing directors disagree with one another in
large part because their local circumstances are different. What every
complex urban jurisdiction needs is the flexibility to use the appropriate
elements of the appropriate program. Cities don't all have the same
needs. and they should not be required to run cookie-cutter programs
just because those programs look like good ideas in Washington.
Given some choice. each city would probably choose a different but
effective combination of Section 8, public housing, and various
financing schemes. Under the current system, most cities now push for
whatever p.ograms they can get. even when they know them to be
inappropriate, because to wait for what they need to become available
may mean foregoing federal funds.

PRrIvATE MARKETS

Government-supported fow-income housing. though important. runs a
far second to private market housing, which continues to be the main
supplier for all classes. One reason poor people fiequently need
subsidies to find decent housing is because government actions have
driven up costs. Zoning, for example, in most cities has eliminated
the traditional multifamily small apartment house in many neigh-
borhoods. New York City’s outer boroughs had the three-family house,
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now called the illegal three: Boston had the three-decker. Milwaukee
had the Polish flat. Generally, the cwner lived in one part of the house.
and rented out other parts to cover the mortgage.

The advantages of these buildings are clear. First, the costs of
construction and maintenance were divided among two or more
households. Second. an owner who cares about the building and the
neighborhood is on the premises constantly. Third, and perhaps most
important, low-income and working-class households became property
owners. It was this factor that Saul Alinsky. among others. recognized as
fundamental to saving neighborhoods. In Upon This Rock, Samuel G.
Freedman writes that Alinsky and his Industrial Areas Foundation (IAF) set
out to “restore the demacratic way of life” by creating an active citizenry
assembled into People’s Organizations—groups that were formed and
had their anger focused against a common enemy and toward practical
goais through finding “specific, immediate. and realizable issues.” The
word anger derives from the Norse angr. meaning gnef. “Grief,” says
IAF. “for all the opportunities lost and to be lost. for all the careers
stunted and shortened, for all the hopes and dreams denied.””

The resurgence of Alinsky-style organizations in Los Angeles. San
Antonio, Baltimore, Philadelphia. and New York is partly due to the IAF
emphasis on homeownership as an organizing tool. The best known
may be the Nehemiah Houses. built by a coalition of East Brooklyn
Churches (EBC). EBC had pressured New York City in the early 1980s
Into turning over to it vacant land. modifying land-use regulations, and
providing tax breaks so that EBC could build small, plain, single fanuly
homes to be sold to moderate-income EBC members. About half of the
buyers—some 1.200 families—came from public housing. which
caused some critics to charge u:at Nehemiah was emptying out public
housing. an idea IAF organizer Mike Gecan calls “really vile.” Gecan
argues that

the real problem was that there's a cork at the top of public
housing that keeps all families bottled up. Without Nehemiah
homes. there is no dynamic movement or circulation of
families upward. Instead you have to keep building stuff at
the bottom because this cork isn't popped. Let people move
out from the top and you won'l have to keep building at the
bottom.-~

He's right. of course. If government subsidized housing is working
correctly within the context of a well functioning private merket. hard-
working families should be able to save a downpayment 1o buy a house
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whiie in public housing—in six to ten years, according to Armstrong,
Within the overall housing market. Nehemiah and NYCHA function as
productive. even though hostile, partners.

One fundamental difference between the federal government’s
and IAF's approach to housing is that IAF seeks 10 find and build on the
indigenous community in the neighborhood. Sister Pearl Caesar, an IAF
organizer in San Antonio, attacks what she calls the "mythical com-
munity participation set up by government to eliminate real community
participation. Real community participation is going to lead to very
different results, one of which is the American drive to own a home."

Home ownership doesn't solve every problem. but it solves many,
and it usually eases the crucia! problem of maintenance, which is the
acute problem for low-income housing. The government's impulse is to
buy, rehabilitate. or build low-income housing, and then leave its
maintenance to others. This idea was fundamental to faderal public
housing. The federal government would finance construction. but
tocalities were to pay for maintenance. The difficulty is that main-
tenance of family housing—especially housing for families with many
children—is very expensive.

The overall solu’ on is the recognition that there is no one best
solution for low-iIncome housing in troubled neighborhoods. Rather,
what works is some combination of public and private systems,

subsidized and at market rates. big and small developments. and with
and without tax abatements-- a unique combination designed for the
specific needs of every neighborhood in every city.
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“BACK TO THE FUTURE”:
REVIVING THE SETTLEMENT HOUSE
AS NEIGHBORHOOD SOCIAL
SERVICE CENTER

ELiEN CHESLER

computer. Two ogle the screen intently. A third. brow furrowed,
is twisted around to face a determined. spectacled adolescent
just a few years older. who is leaning down. as if to offer guidance. A
ruggedly handsome middle-aged man stands in the background,
studying the group's resolve.

This might be a scene out of one of Manhattan's elite private
schools. where abundant investment in modern information technology
has accentuated the gap in resources and in opportunities that divide
the city's privileged children from those who are not. But the described
photograph actually represents a very different kind of institution. It
appears in a recent report of the Fund for the City of New York about
its work with local organizations that serve youth. And its distinguishing
feature is that all of the young people in this image—including the
preppic young instructor in wire-nms---are children of color. They are
participants in a technology project now under way at the Jacob A.

P icture three children perched on folding chairs in front of a single
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Riis Neighborhood Settlement House. founded on Manhattan's Lower
East Side in 1888 by the legendary journalist and social reformer
whose name it bears, and relocated in 1950 to Queensbridge Houses
in Long Island City. the country’s largest public housing project.

The Riis Settlement is again flourishing under the direction of its
executive director, Bill Newlin, who arrived there five years ago. when
nearly half of Queensbridge's twelve thousand residents were living
below the poverty level, and the neighborhood had one of the highest
homicide rates and worst drug problems ir. the city. Yet there were
few programs in place to address these issues, and despite its proud
history, the facility was closed much of the time and struggling to
survive.

Tcday. Newlin and a staff that now numbers sixty-two have
breathed new life into the idea of attacking poverty by buiiding iocal
community based institutions of the sort that flourished at the turn of
the century. They have transformed Riis into an agency that now serves
more than thirty-five hundred clients, mostly African-American and
Latino, through a variety of social. educational, and cultural services,
including outreach and family counseling, a senior center, a community
garden, and a wide array of after-school enrichment and recreation
programs for young people, including the computer center. Just as
progressive reformers once provided language proficiency and other
necessary tools of assimilation to the children of the immigrant poor,
so Newlin and his associates are launching today's disadvantaged
youth into the orbit of cyberspace so that they may one day compete
in an advanced information-driven world."

Institutions such as this, however, now largely depend on public
funds (indeed. approximately 80 percent of New York settlement house
budgets come directly from government),” and recent cuts in the city's
budget are all but crippling their efforts. Multiple rounds of painful
reductions have severely compromised after-school programs that
provide computer instruction. along with homework assistance, college
readiness, and other education supplements. Some fifty-five separate
settlement house initiatives have aiready been aff_cted, and still
further reductions may be necessary as funding from other
governmental and private sources, which are frequently awarded as
matching grants. are also lost. Small after-school programs like these
may seem expendable to City Hall number crunchers. but, in fact, they
often provide exactly the leverage that an overextended working parent,
and especially a single mother, needs to keep her family intact. And
despite the reigning perception that private charity can pay for them,
the simple truth is that without the assurance of at least some
sustained public contribution, their long-term outlook is bleak. "
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How much is the city really saving by these actions? And have
immediate savings been weighed against what are likely to be longer-
term costs? City contracts for services provided by some three
thousand local nonrrofit organizations in the fields of health.
education. and social service now add up to as much as $3 billion
annualiy. These expenditures result from the purchasing of services
ranging from ambulatory health clinics and homeless shelters, to
small. but increasingly valuable. after-school programs like those in
settlements that nurture the children of the working poor. The
Department of Youth Services alone dispersed some $68 million
annually to more than five hundred community-based organizations
until this past year's round of severe budget cuiting reduced that figure
by nearly one-third. Still, what this means is that nearly a tenth of New
York City's overall $32 billion operating budget continues to be spent
each year through a collaboration of the public se.tor and the private.
And this figure constitutes an even more signif'cant proportion of
what's actually left for discretionary spending after the city's essentially
fixed costs for health, welfare, pensions, and interest are covered.
Contrary to what most people believe. local social service programs are
most often paid for by government, but then contracted out and
administered elsewhere, usually by a nonprofit organization.'

The sheer dimension of this alliance underscores two major
fallacies in recent conservative attacks on government social welfare
assistance. First, it hardly makes sense to argue that private secular
or religious charities would do a better job of performing most of these
service funclions than unwieldy public bureaucracies when in sub-
stantial measure they are already doing so. albeit mainly with public
funds. Second. it is unreasonable to assume that private charity can
ever hope to make up for reductions in government subsidies that
finance programs of such extraordinary magnitude. As a group of
national foundation executives recently observed. even if they were to
divest their institutions completely and distribute all their assets, there
still wouldn't be enough money to go around.

Speaker of the House Newt Gingrich’s now inlamous remark about
bringing back orphanages as an alternative to sustaining troubled
families on welfare payments has been exposed for what it really
was—an entirely cynical political ploy which ignores the sober reality
that residential facilities (today commonly known as "group homes.”
not orphanages) already care for thousands of children who have been
removed from dysfunctional situations and placed in the country’'s
overburdened foster care system. While many of these programs are
run by private philanthropies, such as Catholic Charities or the
Protestant and Jewish welfare federations. their costs. which typically
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run to about $30,000 annually per child, are substantially reimbursed
by government. And this public expenditure is, of course, a significant
multiple of the stingy subsidies typicaily available for children on
welfare who remain in their own homes. On economic grounds, if moral
ones alone are not sufficient, the idea of removing more and more
children from their own homes simply makes no sense.

What does make sense is to think about Yow public-private
partnerships in social weifare can work better to sustain and support
the poor and prevent continued cycles of dependency. Instead ¢
contemplating how to do away with these programs altogether, respons-
ible critics of current policies should be working to devise and implement
strategies that make them work better to bolster families and prevent
the long-term costs and problems associated with their breakdown.

This essay on the history of social settlements and their potential
for widespread replicability today is intended to present one such
strategy. It proceeds from the assumption that New York City and other
jurisdictions ought to further decentralize social services to the
neighborhood level, where personalized. case-management of benefits
and programs can be provided conveniently to families at risk. A model
for this kind of program integration already exists in the city's thirty-
seven still thriving settlement houses, many of which, like Jacob Riis.
began at the turn of the century as progressive era innovations in
social reform. The value of the historic role ptayed by settlement
houses as providers of services targeted to meet specific needs of
individuals, within the framework of a broad. innovative calendar of
recreational, cultural and social offerings that anchor the lives of their
families and of communities as a whole, is being rediscovered.

At least one useful path into the future of urban America, then, may
be found by peering back into its past. And policymakers may, indeed,
find information and inspiration in history, despite the recent dishonor
heaped on the enterprise by its most vocal popular devotee of late,
the lamentably misguided Speaker of the House. As a recent report of
United Neighborhood Houses (UNH), the dynamic umbrella organization
for New York's settlements, suggests. we may succeed best at
reinvigorating progressive social policy. by moving "back to the future.”"

THE ROOTS OF THE ENTERPRISE

University Settlement, America’s first neighborhood house. was
founded 108 years ago by Stanton Coit on New York's Lower East
Side. Known best for addressing the necds of European immigrants m
the early years of this century. the scttlement house model for
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providing integrated social welfare services under one roof commonly
evokes nostalg a for what many want to believe was a simpler, gentler
era in Americar iife. Conventional portraits of setilements summon to
mind a time long ago when the idealistic sons and daughters of the
nation's affluent took up residence in the ghetto and taught hordes of
newcomers some valuable lessons about economic enterprise, social
cor sortment, and good citizznship.

This version of the stery is at least grudgingly respectful of
settlements as benevolent. but ultimately naive. undertakings that
did a bit of good for their clients while also providing meaningful civic
involvement <o their tenefactors—many of whom were either
unmarried wotnen. like Chicago's Jane Addams or New York's Lillian
Walc. who neszed to create alternatives to the biologicai families they
never had thernselves, or married, well-heeled volunteers, like the
young Eleanar Rooseveit, who were seeking a way out of otherwise
frivolous and unfulfilling lives. As the tale is oft told. these unorthodox
arrangemen's inevitably gave way to specialized social service
organizations and government welfare hureaucracies that grew up in
thelr wake and established niore reliable sources of funding and more
exacting pro‘essional standards for dealing with the poor, and that

= was a good trirg. The best to be said for the settlement house legacy
from this perspective is that it helped create the popular demand for
government activism that. in turn, spawned the modern, regulatory.
soclal welfare state.”

5 Today this view 1s changing. on practical as well as theoretical
grourds, and setllements arc experiencing a renaissance. fueled by

disenchantment with the public welfare bureaucracy that was meant to

render them obsolete. A recent national survey suggests moreover
that early renarts of the settlement movement’s demise were definitely
premature, and not just in New York City. Three-hundred comprehensive
social service facilities in 80 cities continte to identify themselves as
neighborhood associations or settlements today, as compared to 413
such (nstitutions in 32 states listed in a national directory published
in 1913, when therr reputation and nifluence was preeminent. Few of
these facilities have residential staff, although a small but increasing
number are expanding to round-the-clock operation, complete with
resident staff. in response tc the growing need to shelter the homeless
and people with AIDS. Many are direct descendarts of the progressive
ara. while a handful. like the Harvard Cornmuraty Services Certer in

Cleveland. Ohio, have origins in the community based political and

sccial activism of the 1960s. Harvard was opened 1in 1968, following

the repeated autbreaks of urban unrest that pragued Amenca’s citics I
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those years, when a group of local residents were able to obtain found-
ation and grant funding and take title to an abandoned group of buildings
that had formerly housed a convent. Today, the facility 1s so central to the
neighborhood that a police substation was located within it.”

How does unie account for this capacity to endure through an era
in which the idea, if not always the reality of settlements, certainly
went out of fashion? Settlement houses, after all, assume the
possibility of building and sustaining institutions that achieve a
harmony of class. ethnic, racial. and gender interests, a premise that
has been mercilessly attacked on conceptual, as well as practical.
grounds in recent years for being hopelessly quaint and dangerously
paternalistic. Most well-intentioned liberal thinkers since the 1960s
have advanced a broad. rights-based agenda of reform that positions
individuals and groups in opposition to one another, provoking
conservative attacks that they have neglected the larger, collective
interests as a community.

As the historians David Rothman and Alan Brinkley, among others,
have so ably documented, it was America’s turn-of-the-century p o-
gressive reformers who first repudiated laissez-faire traditions of
government in this country and organized services and programs to
serve those needs of citizens that an unregulated marketplace was
not addressing. Motivated in large part by a desire to present
alternatives to socialist demands for wholesale economic and political
reconstruction. " "ese progressives rationalized a limited social welfare
activism on the premise that civil society constitutes a sort of family,
which obliges its most advantaged members to take care of the needs
of those less fortunate. all under the watchful eye of a parent-like state.

What they failed to consider. however, was the coercive potential
of this arrangement, which essentially ceded unchallenged authority to
self-proclaimed social do-gooders in private charities and in
government. And so by *he 1960s, the progressive formula came
under relentless attack for allowing the expansion of acceptable
boundaries for political intervention on behalf of the needy without
sufficient concern for their right to protect themselves against
unwarranted or unwanted exercises of power, ostensibly, but not
necessarily always, in their own best interest. As a result, in Rothman's
words. "progressive Intervention in the name of equality gave way to
a commitment to restrict intervention by the state in the name of
liberty.” In the decade that followed. an immense amount of litigation
occurred that placed unprecedented limits on the discretion of public
and private social service agencies and their professional staffs —
from welfare caseworkers to mental health attendants. As far as |
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know. there are no specific examples of litigation with settlements in
this civil rights legacy, but it 1s not hard to see how larger suspicions
and tensions damaged the hybrid culture of social service pro-
fessionalism and cross-class voluntarism that the settlement move-
ment had long accepted as its operating premise.”

“It is not that benevolence is itself mischievous or cynically to be
regarded with nuistrust. It is not benevolence we should abandon. but
rather the naive faith that benevolence can mitigate the mis-
chievousness of power so feared by those who wrote our Bill of
Rights.” wrote Ira Glasser, then president of the American Civil
Liberties Union, in 1978. "We have traditionally been seduced into
supposing that because they represented cnarity. service professionals
could spezak for the best interests of their clients. But now we should
know better. Power is the natural antagonist of liberty. even if those
who exercise power are filled with good intentions.™”

Glasser made clear that he was not arguing for neglect of social
obligations when he demanded that social programs designed to help
the dependent ought to be evaluated, not on the basis of the good they
might do, but rather on the basis of their potential for harm. But the
undermining of good intentions by the political left. as well as by the
political right. has. perhaps inevitably. fueled a mounting frustration
across ideological and partisan lines. not just with government’s ability
to do good. but with its ability to do much ot anything at all.

As a result. in recent years the pendulum has begun to swing
again, and the delicate balance that liberal activists sought to achteve
between meeting social needs and protecting individual rights is again
shifting. Once-entrenched. liberal traditions of rights-based social
activism are now blamed by conservatives for pitting individuals and
interest groups against one another with no satisfactory definition of
the commonwea!. And, perhaps in turn, once-discarded. progressive
notions avout the importance of building consensus and cooperation
among different groups within communities are enjoying a resurgence
across ideological and political lines. Voluntary institutions like
settlement houses are agair being identified as exariples of the
possibility not only of sociui change. but also of social healing. because
of the human dimension they contribute to social policy and because
of the class. ethnic. and (more recently) racial divisions they seek to
bridge. The question now most frequently asked by concerned
policymakers 1S nc” how to protect clients from social services. but how
to make those services friendlier and more accessible.

What has been called the "professionalization of compassion”
simply did not work. says political philosopher. Jean Bethke Elshtain.
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Modern efforts to create formal distarce between the state and its
clients in order to protect their rights lost the idea of providing
"assistance aimed at self-reliance, competence. and, above all,
citizenship,” the goal of settlement house activists like Jane Addams.
Without compromising client rights, we must recognize the value of
personalized direction from competent and caring professionals.
Without denying the state’s ultimate responsibility for social welfare,
we must dismantle the distant public bureaucracy we have in place
today, which in Elshtain’s words “undermines civic capacities . . . and
perpetuates the very thing it aimed to cure; hopelessness, de-
pendency. even despair.”"’

REINTERPRETATIONS OF THE PAST

Elshtain’s insights are part of a larger reevaluation of the progressive
enterprise begun by scholars who are rethinking the imaginative role
that women, and especially women In the settlement house movement,
first played in the building of the modern social welfare state. Women
are now viewed as pivotal agents of change at the century's turn in two
respects. First. because they were still denied the vote and the right to
participate in electoral politics, women had no choice but to work
outside conventional political and governmental structures. As a result,
they built voluntary organizations like the settlement houses, which
raised the issues of private well-being that have since become central
to this nation’s public iife. They constructed what sociologist, Theda
Skocpol, has identified as "nation-spanning federations” to bring to
public attention pressing moral and social questions, and, in so doing,
they radically altered the discourse of politics and the manner in which
government has since organized itself to meet the needs of citizens.
Progressive women helped create our modern, issue-driven, lobby-
dependent civic culture. Denied entrance to the smoked-filled rooms of
political lore, they constructed alternative arrangements that tamed the
intemperance and corruption of conventional politics and made
government more directly responsive to human need.*’

But there is a second, perhaps even more important, dimension to
this argument—a consideration of whether these progressive women
may have envisioned a better government than the one we wound up
actually getting, because it was intended to be a government rooted in
morality rather than self-interest. In the writings of prominent theorists
like Charlotte Perkins Gilman and Florence Kelley. scholars have now
uncovered a compelling alternative to the conventionally understood
liberal constellation of an impersonal. patronizing, paternalist state
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that has since been discredited by those on the right—and on the left
as well—who fear its excesses. As an alternative to a paternalist state
concerned primarily with the distributions of rights among competing
individuals and the resolution of conflicts among contending interests,
this new scholarship presents a maternalist vision where the common
good was meant to take precedence, and stereotypically nurturant
female capacities were intended to prevail. This maternalist analogue
presents the mother/state as an enabler of its children/c " izens, less
likely to dominate or incapacitate than the state that critics on both left
and right have come to fear."

Recent studies pose the question of whether progressive
institutions like the settlement houses were especially sensitive to
abuses of power and authority, because *he women who ran them
generally were accustomed themselves to discrimination and to
outsider status. Were they also more inclusive of diversity in their
larger vision of the body politic? Were they more open to innovation
and experimentation and more willing to involve the poor in a creative
partnership? And do their pioneering approaches therefore remain
instructive today?""

The new scholarship also emphasizes the degree to which early
settlement house pioneers envisioned and built creative partnerships
with government to accomplish social change. Contrary to what S0
many of us were once taught, progressive reformers never had
complete confidence in private philanthropy. Historian Kathryn Kish
Sklar reminds us that Florence Kelley. a lawyer, a consumer activist and
a resident for many years of the Henry Street Settlement in New York.
shunned the term welfare and did not want to be associated just with
charity. Her goal was to create a state that would acknowledge the
needs of its people, and contribute to their own empowerment. Sklar
credits Kelley and her colleagues with having tried to shape an entirely
new social compact, one that was meant to provide far more than the
frayed safety-net of public regulation and sccial insurance that became
the New Deal's flawed legacy.

Far from sentimental agents of voluntarism, these tough-minded
women did their best to engineer federal support for local solutions to
social problems. They lobbied for and then themselves staffed the
first two agencies in Washington that funded specific programs for
women and children through the Children’s Bureau {founded in 1912)
and the Women's Bureau (1920) of the U.S. Department of Labor,
the agency then responsible for social welfare. In an early example of
federal revenue sharing. funds were dispensed nationally, but spent
locally. often in conjunction with supportive public investment at the
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municipal level. The same women who descended on Washington
returned home and designed imaginative prototypes for municipal
services to serve urban families under stress, including social.
educational. and cultural programs; public housing, public parks, and
playgrounds; and perhaps most important of all, neighborhood family
health clinics emphasizing disease prevention. Tragically, federal
funding for these clinics survived through the 1920s but was killed
when private physicians protested that they would lead to the
sicialization of medicine, a canard that prevailed and effectively killed
meaningful national health insurance initiatives during the New Deal,
a critical oversight.*"

In sum, new interpretations force us to recognize that progressive
reformers. many of them women living in the settlements, were bold
social theorists and resourceful political operatives, whose exemplary
strategies may indeed merit renewed attention today. They created
an enduring model for public-private partnerships in addressing social
need, by recognizing the necessity of public support for the pcor while
never losing sight of the virtue of compassionate administration of
social policy. Jane Addams founded Hull House in a vintage Victorian
mansion that now seems faintly anachronistic, but it is well worth
remembering that t..2 facility quickly developed into a comprehensive,
multiservice center, whose services spilled over into a campus of
buildings that for many years filled twelve square blocks in the heart
of Chicago. Conventional images of Addams and her colleagues as
madonna-like figures obscure the more forceful personality traits and
practical inclinations evident in their successes as able managers,
shrewd fundraisers, persuasive lobbyists and dynamic public speakers.

A single anecdote may be especially inspiring to contemporary
reformers. It is said that Ficrence Kelly, upon listening to an admirer
pay homrage to Addams said this: “Do you know what | would do if
that woman calls you a saint again? I'd show her my teeth, and if that
didn’t convince her, 1'd bite her.”"

REINVENTIONS FOR THE FUTURE

Inspired by this rethinking of the past. contemporary social welfare
theorists are reversing earlier stereotypes and embracing progressive era
strategies that address deficiencies in recent policy approaches. A
decade ago. a landmark report was prepared for the Koch administration
under the direction of a private commission headed by New York lawyer
and former federal health and human services official. Richard I.
Beattie. It called for the creation of a Family and Children's Services
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Agency within the city's Human Resources Administration (HRA), which
would decentralize all its services to the community district level,
where all nonshelter social services (including income maintenance
and food stamps) would be co-located. This bureaucratic rearrange-
ment was not meant as an end in itself, but rather as a step toward
case management of social services that would allow for one social
worker to coordinate and address as many of a single family's needs
as possible. The objective quite simply was to integrate as many
programs as possible—including income subsidy, family planning,
daycare. after-school care, drug treatment, personal counseling, job
training, and the like—making them mutually supportive and more
accessible to hard-pressed clients who have trouble negotiating
multiple and often distant public bureaucracies. In an integrated, case-
managed system. the family served is the unit around which the
bureaucracy is constructed, rather than the snuttlecock that the
bureaucracy smashes around, the report observed.!® Yet, no sooner
was the recommendation made, than management changes at the
HRA. and subsequently at City Hall, prevented its implementation.

One could argue that the spirit of the Beattie Commission report
endures today, however, in the work of local settlement houses. With
a grant from the Ford Foundation. United Neighborhood Houses, now
under the gifted leadership of Executive Director Emily Menlo Marks,
has recently undertaken an initiative to reshape member settlements
into more comprehensive, integrated and cost-effective institutions
that meet the perceived need for decentralized one-stop shopping in
social services. The effort is replicating pioneering progressive
strategies for dealing with the poor. not as needy “clients,” but as
deserving “citizens” of local communities, a perspective which many
now believe was too casually discarded by New Dea} and Great Society
advocates of top-down, categorical. social welfare provision.

The UNH Settlement House Initiative began by taking stock of
existing resources and by identifying obstacles that restrict more
effective management and delivery of programs. It found that its
affiliated institutions in New York currently provide direct services to
182.000 people a year, while their larger reach extends to another
300.000. The research has also established that these facilities are
integral to the city's neighborhoods, reasonably well managed, and
capable of doing far more—and doing it better—than current resources
and administrative practices permit.

Now in its fourth year, the UNH Settlement House Initiative has
also resulted in noteworthy practical accomplishments that are making
the integration of categorical programs more feasible. These include
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accounting and reporting modifications that have streamlined
government reimbursement practices, while also improving the settle-
ments’ own staffing and internal Mmanagement and information
systems to accomplish the same ends.

What may seem sane and simple in theory, however, is not always
easy to put into practice. Cuirently under way, for example, at Hudson
Guild, Univers'ly Settlement, and Eastside Settlement are three pilot
programs attempting to integrate Head Start and Day Care 10 form
model child development programs that provide year-round, unified,
high-quality services to eligible young people and their families. most
especially when both parents, or a single mother, is at work. Combining
these two public programs is intended to enrich the experiences of
children by improving curriculum and staff. It would save time and
avoid confusion for the parents of participants, while also providing
them linkages to other services such as literacy, employment training,
personal counseling, and recreation. And. finally. it would reduce public
costs by avoiding duplication and waste. The effort is slowly moving
forward, though byzantine bureaucratic and political barriers, including
competitive union locals, are complicating implementation. The
success of prior program integration in other jurisdictions, such as
Westchester County, serves as continued inspiration to the dedicated
settlement personnel who are trying to negotiate changes. as does
their intense commitment to the long-term goal of providing a strong
continuum of services for children, from infancy through adolescence.!

Lynn Videka-Sherman, Dean of the School of Social Welfare at
Rockefeller College of the New York State University at Albany,
distinguishes settlements from other social service agencies in four
respects: first, a focus on the well-being of entire neighborhoods,
rather than on the specific troubles of individuals or families; second,
a historic commitment to positive, normalizing, enriching programs
that educate and socialize and provide individuals with a sense of
ownership in their communities—not just programs that address
specific problems in need of resolution: third, a mutigenerational
emphasis, which brings together and sustains relationships among
children, parents and the elderly; and, finally, a strong sensitivity to,
and respect for, ethnic, cultural, and (in recent years) racial diversity.!*

As established private, nonprofit institutions, settlements provide
sponsorship and a central location in a given neighborhood for the
distribution of categorical government programs. Private money, in
turn. helps support overhead and core functions that are not traditionally
paid for with public funds, such as social clubs, cultural activities,
recreation and gardening. The whole tends to add up to something far
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greater than the sum of (ts parts. Settlements serve as vehicles for
improved coordination of social services that have long been cem-
promised by isolation from one another ana from the individuals and
families they are intended to serve. They also help guard against the
waste and fraud that plague many independent, community-based
programs, because they allow for centralized funding and audits. Though
accountable to governm-nt funders, settlementrun programs also
benefit from the supervision of local boards of directors as well, which
today tend to recruit a mix of highly committed volunteers from the
immediate neighborhood, along with middle-class professionals and
more affluent benefactors from elsewhere in the city.

In a recent article in The Public Interest, Howard Husock also
points out that the typical settlement house climate adds an intangible
factor to social service provision. Settlements provide a kind of
common living room for their communities, and this atmosphere
nvariably politicizes and. under the best circumstances, empowers
individuals who are part of it. Even troubled clients who participate
because of the need for specific, therapeutic programs may not feel
stigmatized. Instead, they come out of the experience with greater
self-esteem and a more positive social and political outlook than
imparted during the more standard interventions, located in isolated
settings. Settlements thus contribute forcefully to "community
building.” a term, reminiscent of the progressives, that is now again in
fashion, oecause it describes the process of strengthening social
networks and relations. and of building local leadership skills, that
has also been a missing ingredient in contemporary social policy.'"

So what more can now be done? Private, voluntary efforts,
however well-intentioned, can only hope to accomplish so much. What
is needed is a long-term, national commitment to the reorganization
and integration of social services at a neighborhood level. Officials in
the Clinton administration have studied the settlement paradigm as
part of their commitment to break down the welfare state as we know
it and transfer resources from cash stipends to investments aimec at
helping individuals and families sustain themselves. But with efforts
bogged down on the problem of creating welfare-to-work opportunities,
little progress has been achieved on other fronts.

En route to the Democratic National Convention in New York in
1992, Bill Clinton, then still a presidential candidate, made a much
publicized campaign sto at the Henry Street Settlement, where he
met a young boy who hingered in his memory as he delivered an
impassioned nomination address the following night at Madison
Square Garden.
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“This election is about putting power back in your hands and
putting government back on your side. It's about putting people first,”
Clinton intoned on the settlement house steps, repeating the key line
of his standard stump speech. But the boy. he recalled, responded
cynically: “That sounds good, Bill. But you're a politician. Why should
| trust you?”

Clinton used the incident as a rhetorical bridge to his central theme
that night. his hope that Americans would enter into a New Covenant
with their government, a solemn agreement “based not simply on what
each of us can take but on what all of us must Zive to our nation.” He
promised, if elected President, to work toward a government that
“offers more empowerment and less entitlement . . . a government
that expands opportiinity, not bureaucracy . . . a new choice based on
old values.”

“One of the reasonrs we have so many children in so much trouble
in so many places in this nation,” Clinton continued. “is because they
have seen so little oprortunity, so little responsibility, and so little
loving, caring community that they literally cannot imagine the life we
are calling them to lead."

Clinton called on all Americans to look beyond the country's deep
divisions to find a sense of common community. “All of us, we need
each other,” he said. “We don't have a person to waste. And yet, for
too long. politicians have told the most of us who are doing all right that
what's really wrong in America is the rest of us. Them. Them the
minorities. Them the liberals. Them the poor. Them the homeless.
Them the people with disabilities. Them the gays. We've gotten to
where we've nearly them'd ourselves to death. Them, and them. and
them. But this is America. There is no them. There is only us."*"

This was vintage campaign-speak—a bit hokey, perhaps—and
yet the candidate sounded like a man with genuine conviction. a
man who really believed what he was saying. After all, he'd just
spent an afternoon in a settlement house. Maybe we need to bring
him back. too.
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TaEe RISE OF TEE PRIVATE CITY

PaulL GOLDBERGER

it

wrote, and this line, with Kahn's characteristically gentle, poetic

tone to it. tells all. The street is the building biock of urban
design and. by extension, of urban life; the city with vibrant street life
is the city that works as a viable urban environment. It is the street, not
the individual building, that is the key to making a city work as a piece
of design. for the street is. as Kahn put it, the true room of the city—
more even than its ceremonial plazas and squares. Indeed, if plazas.
to paraphrase Napoleon's famous remark about St. Mark's Square. are
the drawing rooms of cities, than streets are the kitchens. the places
where the reat life goes on.

Or so conventional urban theory would have it. Urbanists are
trained to believe that a collection of buildings. however distinguishe ..
does not a city make—witness Houston, say. or Minneapolis—but add
a few great streets and you have something far more potent: New
Orleans. perhaps. or San Francisco.

Even if there is no reason to believe this theory wrong—and who
could question the intuitive sense that there is more urban energy to
a city like San Francisco than to one like Phoenix?—it is increasingly
inadequate as a way of discussing American cities at the end of the
lwentieth century. The traditional. dense city for which streets are the

The street 1s a room by agreement.” the architect Louis Kahn
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measure of success is less and less a design paradigm. It is ir
creasingly being replaced by a model that values automobile access
more than pedestrian accommodation, a model that seems designed
to offer the ease and convenience of the suburbs. Yet this new model
seems determined to demonstrate that it can offer many of the
benefits of traditional cities: a variety of shops, restaurants, and public
gathering places: facilities for the performing and visual arts, and the
general level of excitement and stimulation associated with older,
street-oriented cities.

That the cities of this new urbanism are characterized by sprawl
more than density seems, oddly, not to matter. It is not street life that
attracts people to Charlotte, or to Minneapolis, or Dallas. or Seattle,
to name but four cities that have become known as attractive places
to live and work even in an age of urban decline. The magnet these and
other so-called attractive cities possess might be described as a
combination of ease of living and the presence of a gentle sprinkling
of those aspects of traditional urbanism that middle-class residents
value in small doses: lively shopping. a mix of places to eat and meet
others, and cultural institutions. Downtown Dallas, for example, has
an "arts district.” with an Edward Larrabee Barnes-designed art
museum and an |. M. Pei-designed concert hall, as well as a restaurant
and entertainment district, the West End, in which older buildings filled
with bars and eating places serve as a lure fc locals and tourists
alike. Seattle’s waterfront, its urban parks, and its new downtown art
museum-—not to mention Pioneer Square, its twenty-year old shopping
and entertainment district made up of restored older buildings—serve
similar functions.

It is worth noting that both Dallas and Seattle. as well as
Charlotte, Minneapolis. and numerous other successful examples of
the new urbanism. provide middle-class residents with close-in
neighborhoods of detached houses with ample, and private, yards,
allowing them to live what is essentially a suburban life within city
limits. This may be the single most important aspect of the appeal of
these cities to many of their residents: that once they go home at
night, they do not feel as if they are in a city. It is not merely the
esthetics of a back yard, of course. but also the fact that such cities
are able to dangle before their residents a sense of relative freedom
from the serious problems of crime and poverty that are so
conspicuous In such cities as Detroit, St. Louis. Los Angeles, and
New York.

The desire is clearly to have certain benefits of an urban place—
energy. variety, visual stimulation, cultural opportunities. the fruits of
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a consumerist culture—without exposure to the problems that have
always come along with urban life: specifically, crime and poverty. It
seems inherently clear that achieving a quasiurban environment that
is free of these problems results in places that are not only primarily
middle class but also primarily white. Indeed, while segregation may
not be the goal, it is surely the result of the new urbanism-—though.
given the ample presence of middle-class blacks and Hispanics in
many of the areas that can be cailed examples of the new urbanism,
it must be said that this segregation is generally more class-driven
than race-driven. But it is no exaggeration to say that the new urban
paradigm can be defined. in part, by the desire to provide some
measure of urban experience without encouraging the mixing of
different classes of people: making the city safe for the middle class.
This represents a sea change in attitude from the premise on
which traditional cities have always been based. It is not that they do
not value safety (though they have not always been successful in
providing it). but rather that they emerge from the premise that both
security and more uplifting values such as visual and intellectual
stimulation emerge naturally out of the juxtaposition of different people
and different cultures in close physical proximity. Traditional cities
view engagement as a virtue. The new urban paradigm 1s the precise
opposite: it sanctions disengagement. denying the premise of the
traditional city even as it professes to celebrate the virtues of urbanity.
We can see this in older cities. too. such as Baltimore. which
has heen particularly successful in remaking its waterfront core. the
Inner Harbor. into a complex of shops, restaurants and hotels. with
Harborplace. a Rouse-built marketplace of shops and eating places. as
the centerptece. The National Aquarium is adjacent. and just a short
walk away is the justly celebrated new baseball field. Oriole Park at
Camden Yards. It all exudes prosperity. Yet before the Camden Yards
ballpark was built in 1992, there was virtually no connection between
any of this development and the rest of the city, and even now, Camden
Yards provides the only significant link. The visitor must struggle to
reach any other part of Baltimore. even the extraordinary and urbane
Mount Vernon Square just a short distance away. The Inner Harbor
has become a tourist 1sland. a middle class, suburban mecca hovering
at the edge of a city that it seems to have almost no connection to.
It is possible to visit the Inner Harbor or Camden Yards and have
httie sense of crime. drugs. or poverty. Nothing would be better. of
course. than to have these problems truly absent. But of course they
are there. just blocks iway. hudden by the Potemkin village of the new
whamsm. And it could be argued that they are cven made worse by
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being hidden, easier to deny, as more of society’s limited resources are
put into visible developments like the Inner Harbor. and fewer into
solving social problems that are out of sight. out of mind.

In its social attitude, the new urban paradigm is less truly urban
than it is a kind of blurring of traditional differences between the city
and suburb. This blurring exists all the more in what may be the purest
examples of all of the new urban model, those clusters of shopping
malls. hotels. and high-rise office buildings built on the outskirts of
older cities, often at the intersection of major freeways. These so-
called edge cities (an awkward term: | have always preferred the less
high-sounding “out-town") would seem to have every quality of cities
except streets. Such places as City Post Oak in Houston, Tyson's
Corners outside Washington. Buckhead north of Atlanta, and Las
Colinas outside Dallas are gleaming and relatively new. and represent
an attempt to take on the more benign characteristics once associated
with larger cities without acquiring any other qualities of urban
downtowns. The message is obvious: urbanity is attractive. so long
as it can be rendered friendly and harmless by excluding poverty and
all that is associated with it—crime, drugs, and violence.

These “out-towns” have now grown to the point at which they
have taken on many of the public functions once reserved for central
cities. They possess not only stores and offices, but alsc sports
stadiums, arenas, and cultural centers. One of the most significant
developments to have come to Southern California in recent years
was the opening of the .mmense performing arts center in Costa
Mesa. in Orange County. which for many southern Californians who
already lived and worked in Orange County removed the iast reason
they had for going to Los Angeles. The Costa Mesa center, a huge
granite complex situated opposite a cluster of shopping malls and
hotels. 1s not a small-scale, local arts center: it competes with Los
Angeles’s cultural facilities as the southern California locale for major
national bookings. And not far away from the Costa Mesa Performing
Arts Center is the Newport Harbor Art Museum. an institution whose
trustees have taken as their mission the determination to create as
high and serious a profile In the visual arts as the Costa Mesa center
sceks to create in the performing arts.

The agglomeration of high-profile cultural facilities in Drosperous
Orange County, quite intentionally rivaling those of Los Angeles. may be
extreme, but it is not unique. Arts facilities in suburban Stamford.
Connecticut, Westchester County. and Long Island now compete with
Manhattan based organizations for audiences m the New York
metronohtan arca, not only in the summertime but all year round.
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While New York's cultural facilities are hardly suffering— many of them
are international in stature and stay busy through the continuous flow
of tourists—it is no longer essential that suburban residents travel to
Manhattan to experience culture.

Paradoxically, what might be called suburban values have by now
come to plav a significant role in defining the urban experience. This is
true not only in areas outside of cities. but in entire urban regions,
often even including portions of vlder central cities themselves. By
suburban values | mean much more than matters of geography. and
much more than accommodation to the automobile, though this is
surely a part of it: no longer need a suburbanite’s night at the
symphony naturally be combined with a stroll on a city street or a visit
to an urban cafe or restaurant. The orchestra hall in many places is just
as likely to be driven to, and driven home from, as it is to be walked to
along city streefs.

Underlying this are twe much mor¢ subtle. but ultimately far more
profound. aspects of suburban vaiues: the presumption of disengage-
ment and. going hand-in-hand with this. an acceptance. even an
elevation. of the notion of private space. Indeed, the truly defining
characteristic of our time may be this privatization of the public realm.
and it has ccme to affect our culture's very notiors of urbamsm.

Suburbs have iragitionally valued private space—the single- family.
detached house, the yard, even the automobile itself—over public
space. which they have possessed in imited enough quantities unaer
the best of circumstances. And most suburbs now have even less truly
public space than they once did. ~ ot only are malls «aking the place of
streets 1n the commercia! life of nany small towns. the privatization of
the public realm has advanced even mcre dramatically with the huge
increase in the number of gated. guarded suburban commuriities,
places in which residentiat streeis are now technically private places
rather than public ones. in literally thousands of sunh commurities,
entire neighborhoods become, In effect, one vast piece of priate
property.

The rise of suburban values nieans much more than the growth of
suburban sprawl. then. It has meant a change 1n the way nubkc and
private spaces work 1n both suburbs and cities. And it has meant that
many cities. even ones that pride themselves on their energy.
prosperity, and urbanity have come o take on certain characteristics
ance associated mainly with the suburbs. Now In both city and suburb.
expressions of urbanily, which we might define as the making of public
nlaces where penple Gan come together for both commeraal #nd cvic

PUIPOSES, INCreasingly oueur in private, encloscd places. shopping
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malls, both urban and suburban; “festival marketplaces” that seem to
straddie the urban/suburban models: atrium hotel lobbies. which in
some cities have become virtual town squares: lobbies of multiplex
cinemas, which often contain a dozen or more theaters and thus exist
at significant civic scale. and office building gallerias, arcades, and
lobbies.

Private places all, yet they serve the function that was once
reserved for public places such as the street, the town square, and the
park. The magnificent and civilized balance Louis Kahn evoked in his
musing on the street—a balance established over time, across the
generations, not only between commercial and civic concerns but also
between different architects who knew the street belonged to none of
them individually but was in and of itself a part of the commonweal—
is essentially a thing of the past. It is gone because it emerges from
the implicit assumption that the street is a public place. The great
streets of the great cities of the world are all arenas in which private
enterprise has made what might almost be called a kind of sacrificial
gest e. in which architects have worked together to create a sense of
place that is larger and more consistent, not to mention considerably
more complex. than anything any individual building can possibly attain.

This is not to say that such a balance between public and private
concerns is not respected today. But it is rarely imitated. Indeed.
genuine street life exists today mainly where it has managed to survive,
There are significant numbers of great old streets i1 American cities.
many of which are healthy both as economic entities and as
expressions of a lively urban culture (the two often go hand in hand).
But there are few. if any. great new ones. There is no late twentieth-
century equivalent of Madison Avenue, or Newbury Street, or North
Michigan Avenue. Indeed. North Michigan Avenue in Chicago, for all its
continued power as a majestic urban boulevard, seems as much an
example of the new form of urbanism as the old: it is intersected by
several large vertical shopping malls, punctuation marks of the new
urbanism amid the old.

Our culture now creates what might be called urbanoid environ-
ments with a vengeance. From the South Street Seaport in New York.
where a mall and food court sit on the edge of the most vibrant
traditional cities in the world; to Grand Avenue in Milwaukee. where an
internor mall has brought some modest, but limited. commercial activity
to a troubled downtown, to Horton Plaza in Sun Dicgo. a kind of pseucdo
theme park-urban mall. we are awash from coast to coast in places
that purport to offer some degree of urban experience in an
entertaming, scaled-off, private enviromment. That they exist and
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prosper stands as proof that our culture has not discarded the most
important urban value of all. the desire for physical proximity to others
in a shared place. But even as these urbanoid environments show
that we crave the satisfactions being in public places can give us.
they make it equally clear that we are inclined to satisfy those cravings
in places very different from traditional streets.

The urbanoid environment—the pseudo-street, the pseudo-square.
the pseudo-piazza—is at bottom a kind of theme park, and in this
sense, a descendant of that Southern California project from the
1950s that surely had more long-term influence on the American urban
landscape than Le Corbusier: Disneyland. The architect Charles Moore
was perhaps the first to see Disneyland's significance in terms of
American attitudes toward public space; in 1965, in an essay entitled
“You Have to Pay for the Public Life.” he wrote: “Disneyland. it appears,
is enormously important and successful just because it recreates al!
the chances to respond to a public environment, which LOs Angeles in
particular does not any longer have. It allows play-acting, both to be
watched and to be participated in, in a public sphere. In as unlikely a
place as could be conceived, just off the Santa Ana Freeway. a little
over an hour from the Los Angeles City Hall. in an unchartable sea of
suburbia. Disney has created a place, indeed a whole public world. fuil
of sequential occurrences. of big and little drama. of hierarchies of
importance and excitement, with oppertunities to respond at the speed
of rocketing bobsleds or of horse-drawn streetcars. . . . No raw edges
spoil the picture at Disneyland: everything is as immaculate as in the
musical comedy villages Hollywood has provided for our viewing
pleasure for the last three generations. . . . Everything works. in a
way it doesn't seem to any more in the world outside.”

As we seek to find places in which “everything works.,” Disneyland.
and t' 2 private. pseudo-urban environment that it represents, has
become the model. We see it in the biggest of the sprawling suburban
malls. where the parade of shops, itself a series of changing stage
sets in the manner of Disneyland. gives way every few hundred ya:ds
to some form of entertainment—often children’s rides right out of an
amusement park. CityWalk in Universal City. California. a pseudo-city
street of shops and entertainment produced by Disney’s competition,
raises the curious question: Is it a city street masquerading as a
theme park. or a theme park masquerading as a city street? We are not
quite sure,

There 1s nearly as remarkable an ambiguity in the upmarket
version of CityWalk, 2 Rodeo Drive in Beverly Hills. Thatis Disneyland's
Main Street for grownups: instead of cute little shops selling mouse
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ears and stuffed animals, there are mock Art Deco and Spanish
Colonial buildings, selling Tiffany jewelry and Hermes scarfs, all lined
up on a make-believe street over underground parking. If nothing else,
itis proof that the theme park has come a long way. Once a protected
pretend-city, it has now broken out of its gates to become a kind of
mutated urban form. Charles Moore showed us how the theme park
"wanted” to be a city—we see now how the world outside its gates
wants to be a theme park. s it the real city playing at being
entertaining, or entertainment playing at being a city?

The same question might be asked of a new Disney venture, the
planned rehabilitation of the historic New Amsterdam Theater on West
42nd Street in New York, one of the first effcrts in the city's long-
planned Times Square renewal effort to show signs of life. That the
Wait Disney Company, a private corporation whose innovative designs
have all but created the new, private urban paradigm, would step in to
restore a landmark theater off Times Square when public efforts to
push an urban renewal project for Times Square ahead have so far
borne so little fruit, might seem to be a metaphor for the moment. In
this case a city is not looking to Disney for inspiration. but quite literally
turning over a piece of the urban fabric to it.

Such places as Citywalk, 2 Rodeo Drive and vir tually every urban
mall in any city are sources of entertainment as nuch as commercial
interaction. Indeed, it is no exaggeration to say that a key characteristic
of the urban impulse right now is that it has become more closely
wedded to the entertainment impulse than ever before. In an age in
which electronic media have come to render many kinds of face-to-
face contacts unnecessary, people are as likely to go to a public place
in search of relief from boredom as anything else. But this is hardly
unprecedented in the history of cities, which, after all, have always
been in part sources of entertainment. Nineteenth-century Paris, that
high point of Western urbanity, was an entertaining public culture:
strolling on a boulevard or sitting in a cafe to watch the world go by
were both forms of entertainment. There have always been close ties
between the urban impulse and the entertainment impulse. The city
grew up as a marketplace, but it flourished also as a stimulating,
entertaining environment.

What_in the face of competition from out-towns, suburbs, and
suburbanized cities in which disengagement is valued above en-
gagement. is the traditional, dense. truly urbn city to do? If there is
anything that older, street-oriented cities can offer, it is a sense of
authenticity. a sense that their pleasures, if not as instantly easy or
comfortable as those of the new urban paradigr, are at least real.
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They are authentic. They are places not made out of whole cloth: they
exist in time. they grow and change. like living beings. “In a cCity, time
becomes visible.” Lewis Mumfard has said, and that is the one thing
that the new urban paradigm has not managed to figure out how to
replicate. In the mall and the theme park, things are ever new, ever
perfect: there is no sense of the ravages of time. but also no sense of
its depths.

There is open space in the suburbs, but not of the richness and
complexity of Central Park: there is culture in Costa Mesa, but not
with the powerful interaction between performance and city that exists
at Lincoln Center or Carnegie Hall; there is big public space in suburban
malls. but it is not capable of being as continually enriched and revived
and redefined as the gestalt of Madison Avenue. Streets are not only
rooms. as Kahn said; they are also arteries. carrying people and things
and. most important of all. a sense of time. Itis in the very nature of
a street that it is different from one year to the next. while the most
important quality of a mall is that it tries to remain the same.

Cities can offer reality. then: the reality of time as well as the
reality of engagement. Whether that will be enough to satisfy a
generation brought up to value other things—to value convenience
and ease and entertainment over what older cities can offer— remains
to be seen. Longevity—the mere act of survival—is clearly not enough
for a city to possess. or Buffalo, Detroit and St. Louis would occupy the
same role in American urban culture that Seattle. Dallas and San
Diego do. Cities must appear vita and possessed of an urgent present.
even as they also possess deep and resonant pasts: they must truly
make the whole arc of time visible. from embracing and enlivening
the past to holdi.g out the promise of a future.

This is a noble ambition. and perhaps this notion in and of itself
marks the difference between traditional urbanity and the new urban
paradigm. Cities have great reach: They inspire and ennoble, and they
surely challenge. The new urban paradigm seems to shrink from
challenge. preferring to embrace ease and comfort. it is the familiar
and the tame that are acceptable, not the new and different.

But it 1s clear that. whatever short:term economic benefits may
come from the new urban paradigm's ‘ondness for imitating suburbs,
the ability of this model to have a re¢  nacton the condition of older
cities is limited indeed. Baltimore. once «gdin. is a good case in point:
its Inner Harbor project has managed to bring middle-class
suburbanites into the city limits. and 1t has encouraged a considerable
amount of henign thinking about the notion of the city. Bul the Inner
Harbor 1s really an 1sland unto itself, with hittle connection. cither
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physical or conceptual, with the rest of the city. The prosperous Inne
Harbor throws off tax dollars which affect the rest of the city, but
does not change the basic nature of Baltimore. We should be grateft
that it has not remade the rest of the city in its suburban image, bt
its lack of connection also means that it has had little effect on th
City's deeper problems. It is numb to the city’s traditional urban virtu
of engagement.

Cities must play to their strengths, and their greatest strength i
authenticity. It is no small irony that Disney, the company that ha
done so much to devalue authenticity in the new urban paradigm
would be taking on the restoration of the New Amsterdam Theater i
New York. a building whose very selling point is its authenticity. Th.
New Amsterdam is real, with a long and distinguished history. and it i
in a very real and very troubled place. 42nd Street. Coriceptually &
least. it is best to think of Disney mainly as a source of financin,
here. since what is planned for the New Amsterdam is really quite ur
Disneyesque. As the New Amsterdam is restored, this will not be th
invention of a make- believe past: it will be the reinvigoration of a ver
real one. This is the kind of remake of an urban icon that more citie
need.

Does the spread of the new urban paradigm mean that the glas:
of urbanism is half-empty or half full? The urban impulse is obvious!
alive in this country. even if it is being fulfilled in a manner that i
more contained. more controlled, and ultimately less free thal
traditional streets and public open spaces have been. There must b
a reason that urbanity is now highly prized in this culture, even if it i
so often expressed in a manner that would seem to contradict the
values of the traditional city. But what are the consequences of the ney
urbanism? Does it ultimately matter that so many public places toda
are not. technically, very public?

With their resources strained. it is ali most cities can do t
maintain the public places that they have (and many are not even abl
to do that adequately). In a climate that makes it impolitic to devote
significant public funds to the creation of new public places. mos
cities have welcomed the willingness of the private sector to creat
what is. in effect, a new public realm. Indeed, more than a few of the
products of the new urbanism. such as atrium lobbies and publi
arcades in office buildings. are mandated by zoning codes designed tc
encourage the creation of public space within private buildings. Te
cash starved urban officials, allowing public places to become :
function of private enterprise is a fair price to pay; they see the
alternative as having no new pubhc places at all.
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Yet as the new urbanmism turns over financial responsibility for
public places to the private sector. it implicitly cedes control of the
public realm as well. No matter how strict a municipality’s regulations
may be in requinng open access for all. both the design anc the user
population can fairly be described as likely to be more homogeneous
than in “real” public places. especially in the new out-towns. Good
news for the urbanophobe. perhaps. who moves cautiously into urban
hfe from a safe suburban refuge. but far less encouraging for those
who value the harsher edge of traditional urban environments. Public
places that are not truly public almost invariably possess a measured
quality that makes them different from older streets. parks.
esplanades and squares. They may be cleaner and safer. but they
have a tendency to be flatter and duller: the voltage Is almost always
reduced. Everything 1s so nght that 1t becomes. by consequence.
wrong. for no matter how physically handsome these ptaces may be.
they are almost always nmissing a certain kind of serendipity. the
randomness that provides the element of surprise that is so cntical to
areal urban experience.

This farling 1s most obvious in such examples of the new urbanism
as open outdoor plazas. intenior atriums, and office huilding lobbies
that double as public arcades. Architecture 1s alimost always at the
forefront here. but for all the determination of private developers and
the city officials regulating their work to maintain a high standard of
design, few of these places manage 1o rranscend the limitations of this
now-common genre and project any real sense of traditionat urbanity.
Their role as private places ultimately overshadows their pubhc
mission, whatever the architectural achievement they represent. They
are. for the most part, upright and dull. bespeaking good taste above
all. And if rampant propriety and duliness are less likely to be the case
1 many of the more purely commercial examples of the new urbanism.
such as theme parks, which at least offer a high level of wisual
stimulation and occasionally even wit. even the most entertaining of
such places possesscs none of the complexities and inconsistencies
of real urban form. They are not made over time. like real strects:
they are manufactured by designers. seeking to reproduce and package
and make n an mstant something that elsewhere developed over
generations,

It1s the role of all places to consume culture. butitis the privilege
of a special few to create culture. Those places that manage to crealte
ulture in a more than incidental way tend. alimost always, to be great
s New York and Los Angeles rank above all others in this country
i this regard, and i 1s no accident that they are both complicated,
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rough. difficult cities, profoundly original in their physical makeup and
highly diverse in their population. Los Angeles may have spawned
Disneyland. but it is not itself Disneyland, any more than New York is
the “festival marketplace” of the South Street Seaport. New York and
Los Angeles may be as different in their physical form as they are in
their climate, but they share an intensity and a power, not to mention
a certain sense of disorder—even., if this is not too extreme a word,
anarchy.

Is it their extraordinary complexity that makes both of these cities
so attractive to younger artists, musicians, writers, painters, dancers
and architects? Or the way in which each borders on chaos? This is not
the place in which to answer the question of why particular kinds of
environments seem to encourage creativity. But it seems impossible
to argue that it is large. difficult, “real” cities that are most hospitable
to the creation of culture, as opposed to the consumption of it.

The new urban paradigm seems to celebrate consumption of
culture. not creation. The Costa Mesa Performing Arts Center in
Orange County may rival Los Angeles in the artistic events it presents,
but it has spawned no community of artists and performers around it
to challenge that of Los Angeles. any more than the new suburban
cultural facilities around New York have made a dent on the role of
New York City as a cultural incubator. The “festival marketplace” of
the South Street Seaport may be an economic boon to the lower
Manhattan neighborhood, but its shops and cafes are filled with
consumers of culture. not with the makers and shapers of it.

Cities that have the capability of making culture—New York, Los
Angeles. to a certain extent Seattle, San Francisco. perhaps Boston
and Miami—have little to fear from the new urbanism. They are
incubators, creators of culture. and as such possess what might be
calied the ultimate form of urban authenticity. They can make what
the new urbanism can only imitate. Their economies will ebb and flow.
but it is difficult to believe that the new urbanism can replace the
essential role these cities, and others like them, play.

But many older cities, those not lucky enough to possess the
power of shaping culture, are highly vulnerable to the lure of the new
urban paradigm. They can offer little that the middle class truly wants.,
and thus they seek refuge in trying to save themselves by becoming
ever more suburbanized. Atlanta. Charlotte, Dallas. Denver, Phoenix—
these cities are already heavily suburban in feeling, and it is hard to
believe that they will develop in a different way over the next
generation. And whatever happens to the cores of these older cities,
itis all the more hkely that more and more commercial business will
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be done in out-towns, those clusters of high-rise buildings that stand
as the new urban paradigm'’s alternative to the old commercial centers.
Intimately tied to consumerism, to entertainment. and to popular
culture. the urbanism of today seeks to provide a measured, controlled,
organized kind of city experience, which is the precise opposite of the
rough-edged, somewhat disorganized reality of older strects and older
cities. The new American urbanism is packaged for easy use: it
disdains the randomness, the difficulty, and the inconsistency of real
cities. It is without hard edges. without a past, and without a respect
fc. *he pain and complexity of authentic urban experience. It is
suburbarn in its values, and middle- class to its core. That it exists at
all, for all its flaws, is probably a good thing, given how determined this
country seemed at the peak of the frenzy of urban renewal in the
1960s to eschew any kind of urban life altogether. Yes, we seek an
urbanism still. What we do not have—yet—is a true public realm.
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THE HEALTH AND WELFARE
OF CITIES

DoxNA E. SHALALA

medicine and major breakthroughs in public health. The

nation’s first hospitals—Bellevue and Ne . York Hospital—were
founded in New York City in the eighteenth century. and this country’'s
first health department was established in New York City in 1886.
setting the stage for American cities to lead the way in controlling the
scourge of disease.’

(ities were health leaders because they had ‘o be. City dwellers’
close proximity to one another encouraged epidemics and produced
new health problems—from the cholera epidemics that swept Amencan
alies 1 the late eighteenth century to the pandemic of AIDS that afflicts
cities today. By the beginning of the twentieth century. aggressive urban
efforts to improve sanitation, sewerage. water quahty. and hygicne had
virtually elininated cholera. typhus. and typhoid fever. Together with
antiseptic and anubiotic medicine, these mnovations have helped
dramatically increase the life expectancy in the United States, from 47
years in 1900 to 75 years in 1990,

Urbanmites today have a shorter hife pxpectancy, higher rates ot
prcumonia and tuberculoss, and higher mortahty rates from cancer

5 merncan cities have been the cenlers of great innovations in
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and coronary disease than the general population.” American cities
face a plethora of health problems that require new approaches to
controlling disease and countering environmental and behavioral
factors that lead to premature death and disability. Cities have too
mwuch violence and too few immunizations, too many teen pregnancies
and too few healthy babies. too much unsafe sex and too few
condoms. too much environmental pollution and too few resources to
combat it. Achieving real improvement in health and the quality of
urban life will require changes in individual behavior, in environmental
quality. and in health services.

Such improvements will also require a coordinated strategy involving
governments at the federal. state, and local level: doctors, nurses, and
other health professionals: community organizations; and communities
themselves. The knowledge to reverse these trends is available, But
completing the public health revolution begun in earnest in American
cities two centuries ago will take public commitment and support.

PusrLic HeALTH AND PURE WATER

The tasks of protecting the water supply and disposing of wasie drove
the agendas of early public health officials. Betv.een 1850 and 1859,
scarlet fever killed as many as 272 of every 100.000 Chicagoans.
Beginning in the 1850s. Chicago responded by aggressively attacking
water pollution by creating sewer systems. Those cfforts, inspired by
Ellis Sylvester Chesbrough. led the Illinois State Legistature to
establish the Chicago Board of Sewerage Commissioners in 1855. In
his first report to the board. Chesbrough noted that not onc U.S. City
had a comprehensive sewer system. a sharp contrast to European
cities of the day.

In 1798. Benjamin Latrobe urged the city of Philadelphia to clean
up its water supply. His early warnings did not result in any action,
however. and throughout the nineteenth century poliuted water
supplies continued to cause epidemics of typhoid. Philadelphia did
not begin filtration of its water supply until the twentieth century, when
It was introduced in two of the city's six water regions. in 1902 and
1904, with remarkable results: those two areas were virtually
untouched by the typhoid epideniic that swept the rest of Phitadelphia
m 1906. By 1909. when mstallation of filtration was complete,
Philadelp! o experienced no further outbreaks of typhoid, winch had
killed as inany as 1,000 Philadelphians a Vedr.

Thioughout the nineteenth century., public health officials also spent
et heat ther enerpy attacking the high rate of infant mortality. Between
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1850 and 1900, an estimated 15-20 percent of children born in the
United States died before their first birthday. Contributing factors included
a low standard of living and infections spread through the water supply
and breast milk.’

SANITATION. IMMUNIZATION, AND COMMUNITY HEALTH

Between 1860 and 1910, the proportion of the American population
living in cities rose from 19 to 45 percent. largely because of massive
imnugration from Europe and internal migration from farms to cities.
With this population shift. the initiative in controlling disease also
shifted—from individual physicians. family members. and neighbors to
governments and voluntary associations. Settlement houses and civic
organizations began to provide medical assistance in the squalid
slums. State and city governments began to finance and organize the
delivery of medical care. The creation of the New York City Metropolitan
Board of Health in 1866 was a turning point in this effort and served
as a model for other cities.

Public health moved from an emphasis on sanitation to
encompass improvements in living conditions: provision of niedication.
immunization, nutrition, prenatal and infant care: and. most recently,
environmental intervention. from 1850 to 1880. most efforts to
reduce infant mortality overlapped the work to clean up the water
supply and sewerage systems of American cities. From 1880 to the
1920s, health officials concentrated on digestive and nutritionai
disorders and tried to improve the quality of the mitk supply. In 1907.
the New York Milk Committee. established to reduce infant mortality.
set up infant milk depots in poor neighborhoods and gave free milk to
families who needed it.’

The supervision of pregnancy by physicians had been haphazard.
left mostly to midwives until the creation of the Federal Children’s
Bureau 1n 1912. which served to change that pattern. By the 1920s.
maternal and child health functions had become a standard part of
health departments. In 1935, the enactment of the Social Security
program brought with it an increased availability of resources for such
programs through the new federal Maternal and Child Health program,
which provides grants to states to provide prenatal and primary carc
to women and postnatal care to infants

The introduction and subsequent broad apphication of childhood
immunization programs served to reduce the death rate of infants and
children. Childhood diseases ranging fiom diphthena to whooping cough
were brought under control as states and cities pussed mandatory
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immunization laws and the federal government provided financial and
technical assistance to assure a sufficient supply of safe vaccine.

From 1900 to 1930, government efforts to deal with the spread
of disease expanded tremendously—particularly in cities. In 1900,
the three leading causes of death in the United States were influenza
and pneumonia. tuberculosis (TB). and gastrointestinal infections.
Tcsether. they accounted for nearly one-third of all d~aths.” Annual
mor *aiity rates fluctuated wildly due to epidemics of dysenterv, typhoid
fever, smallpox, diphtheria, and scarlet fever.

fthe second half of the nineteenth century was noteworthy for a
revolution in the sanitary corditions of cities, the first half of the
twentieth was remarkable for progress on the szientific front. Most
notably. after Worid War li, the widespread use of sulfa drugs. penicitlin,
and other antibiotics had a dramatic impact on the prevalence of
syphilis, gonorrhea. tubercutosis, and other diseases.

NEW CHATLENGES, NEAW SOLUTIONS

By the nuddle of the twentieth century, sweeping epidensics seemed
lo bz & thing of the past in the United States. Public health programs
at federal. state, and municipal fevels provided a retatively clean
environment. safe water suoplies. and an increasing number of
physicians and other professionals to meet the health care nceds of
the vast majority of Amencans,

Begmning in 1953, states and municipalities got a new partner
when President Dwight D. Eiscnhower estabhshed the U.S. Dep ment
ol Health, Education. and Welfare (HEW) to coordinate federal efforts.
Coming nearly a ceniury after the creation of the: first citywide health
department. HEW was a lzte arival. In 1980. with the establishment
oi a s-parate Department of Education. HEW became ihe Department
of Health and Human Services (HHS). Policymakers and public health
professionals turned their attention to two major contributors to
mormdity and mortality in cities: poverty and human behavior.

A'ternpts at alleviating poverty have ncluded assistance programs
amed at both health care and econornic needs. The most criical advance
was the: Soctal Secunty Act of 1935, which provides retired workers with @
guaranleed prnsicn, belping 1o hitnilhons ¢ sehior clizens out of poverty.
The Social Secunty Act also addresses poverty through Aid to Farmihes with
Dependent Chuddren (AFDCS, Supplemental Secunty Income (581, and the
matermat and child health care black grant program to the states.

Thirty vears fates, Congress added o new programs 1o the Sucal
Secunty Acl- Medicare and Medicaid - to provide direct bealth care
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benefits to the elderly, the poor, and the disabled. Medicaid was
aarticularly important tc pcor urbanites. A. B. Ford’s study of the
health status of low-income Americans living in nineteen U.S. cities
between 1969 and 1971 revealed that incidences of low birth weight.
infant mortality, lack of prenatal care. illegitimate birth. death from
tuberculosis. and death from violent causes were 2all far higher in the
inner city than in other neighborhoods.”

Medicaid has had a remarkable record of success in iImproving
access to health care services for tow-income Americans. Pror to
Medicaid's enactinent, these americans saw a physician about 20
percent less often than did those above the poverty line. By 1975. the
poor visited doctors 18 percent more often than the nonpoor. The
program has had an even more dramatic effect on rac.al gaps in nealth
care access. In 1964, black Americans saw a doctor 42 percent less
often than whites. By 1975, that gap had narrowed to 13 percent.”

Another significart contribution of the expanded federal role in
health care was the further expansion of the National Instifutes ot
Health (NIH). which had been set up to conduct &nd fund blomadicat
research Advances in science, clinical research, and epiderm‘ology led
to a reduction 1t the 1970s in mortality from cardiovascular diseases.
Reductions in the rate of smoking and other behaviors heiped spur
what Dri. Milton Terns calls the “second public healtn revolution.””’

NEW SysSrEsic PROBUENS

Medicaid Ias not been untainished. however. Due to unevan eligibihity
rules (by tying Medicaid eligibiity to AFDC and SSI. Congres:, left to tne
states the establishment of mcome levels for ehgibility), more than
half the people iving i1 poverty were not covered by the program in the
early 1990s. The tie:in to welfare benefits also producea an un-
anticinated disincentive for women on AFDC to jon the workforce,
since they v.ould, more often ihan not. lose nhealth coverage for
themselves and thewr chridren.

Dunng the 175805, Congress voled tu estabish fedoral Medicind
ehizbility rules for pregnant women and young children. which helpca
Cover nifhons of additional people. Stll. Medicard remains an uneven
way to provide the poor with health care coverage. Huge gaps remann
hetweern the health of African Amernicans and Hispanie Amernicans and
that of the white megonty pepulation. as well as between the poor and
the nndeie ciass. For examotc, m 1990 92, sick chuldren who hved m
noLerty san o doclor halt as many tines poer yuear A chitdien m
fonvihies wathy Inghor ineomes,




BREARING Away

Medicare also had a dramatic impact on the health of cities.
Medicare, which spent more than $800 billion between 1966 and
1990. enrolled 68 million Americans, covered 200 million hospital
stays. and paid for 2.6 billion visits to a doctor. Not only has the
program improved the health of the elderly and disabled, it has
provided a consistent source of funding for urbar hospitals and has
helped suppor® the major academic health centers located in large
cities. For millions of senior citizens, Medicare provided access to
health care professionals and the medical technology that has
improved and extended their lives. In 1965, the average sixty-five-year-
old could expect to live about five more years. By 1987, that average
was up to seventeen years.!*

Still, Medicare. too. has significant gaps, including the absence of
a prescription drug benefit and coverage of most long-term care for the
elderly and disabled who wind up in nursing homes. Limits on coverage
and rising deductibles have put pressure on senior citizens' budgets.
An attempt to plug these gaps resulted in the enactment of the
Medicare Catastrophic Care Act of 1988, but opposition from wealthy
retirees led Congress to repeal much of the act in 1989. The act would
have extended Medicare coverage to prescription drugs and home
health care while limiting the annual amount of out-of-pocket spending
by the elderly and disabled.

Costs were another problem. When President Johnson signed
Medicare into law in 1965. the program was projected to cost $3.7
bilhlon by 1970. Instead. it cost $7 billion. In succeeding years, costs
continued to escalate. in part because of additional benefits voted by
Congress and. in part. because of limits placed on premiums paid
directly by the clderly. but primarily because of rising heaith prices and
utilization of services. Presidents and Congress have battled to control
costs by limiting payments to hospitals, physicians. and other health
care providers. But niost of those savings were shifted either to other
parts of the program or to private payers. including employers.

SIGNS OF SLippaGr

Despite the best efforts of public health and medical professionals.
some hardwon advances of the twentieth century's first seventy five
years Legan to be reversed between 1980 and 1992, Two prime
examples: the resurgence of tuberculosis (TB) and the recent outbreaks
of measles. A disease that had klled 26 percent of the adult population
m the nimeteenth century, T8 was slowed m the early twenticth century
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with the advent of improved sanitat an and effectively halted after 1950
by antibiotics. Between 1953 and 1984, the number of TB cases
dropped steadily. By 1985, 40 percent of U.S. counties reported that
they had no cases of TB; 90 percent had fewer than ten cases.

But TB came roaring back in the 1980s. Its resurgence was caused
in part by the AIDS epidemic and its concomitant lowering of immunity,
but chiefly due to a failure to follow up on earlier progress. In 1985, the
total TB caseload in the United States was 22.201. By 1991, that
number had risen to 26.283. In 1989, nearly 2,000 Americans died of
a disease that was supposed to be a thing of the past.”

One factor in the resurgence of tuberculosis was cutbacks in
federal, state, and runicipal government funding to combat the
disease. In 1981, President Ronald Reagan convinced Congress to
eliminate a federal program aimed at eradicating TB. Given that signal,
many states and municipalities ended or curtailed their own programs.
By the time the number of TB cases began to rise, it was too late to
simply reinstate funding and reverse the trends. Much greater and
more expensive solutions were needed, eating up valuable and limited
resources.

A similar pattern was followed in the battle against measles
(rubella). In 1950, 319.124 cases of rubella were reported in the
United States. Although the yearly total rose to 441,703 cases in
1960. the broad vaccination of schoolage children cut the number of
cases to 47,351 in 1970, 13,506 in 1980, and 2.822 in 1985, It
seemed that the United States was about to eradicate measles within
its borders. But there was a reservoir of the disease latent in society.
and American borders are not sealed shut. As with 1B, government
immunization programs were cut back. Privately purchased
immunization also declined as prices increased. In some cities. only
half of the two-year-olds received measles vaccine. The subsequent
rise in the number of cases was dramatic. In 1988. the United States
had 3.396 cases of rubella; in 1989. there were 18.193:1n 1990.
27.786. Not until 1991 did the measles case total drop—to 9.643.
Dunng the 1989-91 outbreak. more than 55.000 cases of measles
were reported in the United States, and more than 130 people died.’

of course. the most virulent outbreak of disease In American
cities has been the AIDS epidemic. Since the fust reportin 1981 of a
mysterious disease among a handful «f homosexual men in Los
Angeles, the United States has scen nearly 400,000 cases of AIDS
and lost 250,000 penple to the disease. The vast majority of thosc
cases have occurred i metropolitan areas.

,
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TOWARD A NEW CENTURY: THE THIRD
PuBLic HEALTH REVOLUTION?

In the face of these somewhat dispiriting trends, what can the nation
do to improve the health of those who live in major American cities?
The problems require a multipronged approach that encompasses
both public health policy and socioeconomic policy.

Dr. Philip Lee. who has served under both Presidents Johnson
and Clinton as Assistant Secretary for Health, described his vision for
improving the health of the American people in the 1994 Shattuck
Lecture to the Massachusetts Medical Society. Dr. Lee noted that only
10 percent of excessive mortality in the United States can be related
to the inadequacies in the health care system: most of the rest can be
linked to behavior. Yet the United States has poured hillions into that
system while virtually ignoring public health enterprises. For example,
in 1994, less than 1 percent of all that was spent on health care in the
United States went to public health prevention programs. Between
1981 and 1993, spending on medical treatment increased 210
percent while spending for population-based activities by state and
municipal health agencies rose by two thirds that amount. -

Dr. Lee advocates a set of responsibilities for public health
agencies:

1 Sunvedlance of commuracable and chrotue diseases

2. Controi of communicable discases and Inunes

Environmental protection
Pubtic education and community mobilization
Quality assurance
Public health laboratory servces,
Trainmg and education of public health professionals
& Leadership, policy development. and admimistration
The task hefore usas to buld on the successes of e past and achieve the

thare public healthevolution.” Using tested pubhc heatth appruachoes,
woecan continue to extend the e span and miprove the auahty of hfe
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of Amencans. And. following our national tradition, we can export these
successes to other nations around the globe.

The work ahead will be difficult. During the 1980s, American cities
were decimated by federal and state budget cuts, and the needs of
city residents were virtually ignored. Targeted feceral programs such as
general revenue sharing were eliminated and. simultaneously. local aid
from states to municipalities was sharply reduced. At the same time.
the federal budget deficit and the national debt rose greatly. leaving
the Congress and the executive branch with diminished resources to
invest in the health of cities.

What is needed Is a targeted approach utilizing an interdisciplinary
team health model rather than the more costly traditional medical
model. It is no longer enough to simply treat the medical mani-
festations of lliness. We must attack the core problems of behavior arJ
focus on prevention. Only a coordinated attack will succeed. Federe.
state. and municipal governments must increase their contributions
to core public health functions and continue to target specific
problems of concern to municipalities. The trick, of course. is to garner
the political will to do so.

An excellent example of the interdisciplinary approach is the
ongoing response to the AIDS epidemic. Clearly. it Is a federal
respensibility to fund basic biomedical research. Funds targeted at
AIDS research have been steadily increased as the epidemic has
prown. Throush the Centers for Disease Control and Prevention. the
tederal government has given states and localties funds to trach the
progress of the epidemic and 1dentify local needs. Federal and state
funds have been devoted to AIDS prevention and education at the
state and municipal level.

A greater challenge has been to guarantee access and avallability
of high-quality services. In 1990. Congress enacted the Ryan White
Comprehensive AIDS Resources Emergency Act to provide federal
funding to states and cities to provide direct services to people with
AIDS. At first funding for that program lagged considerably behind the
levels authonzed by Congress. Beginning in 1993, however, the federal
government sharply increased spending so th4t the program has
reached the fuli authonzation levels provided.

Stil. the federal government imust step up its own etforten HIV
prevention and education. For the first teehve vears of the AIDS
eprdeimc, Washimgton's refusal to confront the senousness of
AIDS and to use the presentive tools alils disposal actually
Ao aod an epidenac to spread vhen b coalid hose been contoaned,
In 1082, Conpressman Henry Wasman of Cabform put it beet when
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he rhetorically asked. “If AIDS affected rich, white, country clu. .nem
bers, would the government's response be so slow?"

In recent years. the federal response has become more aggres-
sive and more inclusive in its approach. Prevention campaigns em-
phasizing sexual abstinence and the correct and consistent use of
ratex condoms by those who are sexually active have shown early
positive results. Community-based planning has also begun to shift
the dirertion of prevention programs toward the needs of particular
local populations. And, by working with. instead of against. community
organizers. the federal government is achieving an unprecedented
level of dialogue and action.

The remaining gaps in children’s health also require a greater
federal investment. Combined federal spending on childhood
imimunization totaled $496 million in 1993, when President Clinton
took office. In 1994, spending was increased to $693 miillion. In 1995,
It reached $888 million following the enactment of a comprehensive
immunization reform program that includes Vaccines for Children. a
prcgram to provide free immunization to all children in low-income
families. those who are uninsured. and those who do not have cover-
age for immunizations as part of their family's insurance plan.
Additional investments were made 1n outreach to families, through
the development of a network of qualified physicians and other health
professionals to vaccinate children and a coordinated delivery system
to ensure that vaccines reach providers in time,

In 1995. $121 million was requested for the Centers for Diseasc
Control and Prevention to assist states and municipalities in controlling
TB. Legislation expanding Medicaid coverage of TB treatment will
provide another $70 million in direct services. And another $51 million
's being spent by the National Institutes of Health to conduct research
into ways to prevent. treat. and eradicate this disease. The federal
government must continue to target problem areas. increase funding
for those efforts, and—most important—maintain that commitment
iong term.

Federal investments in basic biomedical research must be
increased 50 that state and municipal heaith officials can gain from
new advanues 1n knowledge and technology. The federal commitment
to NIH totals $11 5 bilion in 1995. with more than half of those funds
for basic. rather than directed, rescarch. More money 1s nceded for
basic rescarch into health promotion and disease prevention. With so
many public health problems rooted in behasior, this funding mcreasee
would reap large dividends mosmproved health and reduced health
napenehtures,
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State and municipal health departments urgently need additional
resources to shore up their core public health functions. One of the
harshest effects of the 1980s cutbacks in federal assistance to states
and cities has been a concomitant reduction in funding to health
departments. As a result. in some parts of the country, large geographic
areas have no health depaiiment at all and depend instead on a
centralized office that sends officials out to “ride the circuit.” In others.
there has been heightened competition for scarcer dollars. often pitting
one part of the public health system against another (for example,
mental health services against environmental protection).

Since the federal government shares in the blame for this
situation. it should share in the solution. Washington must reinvest in
core public health functions of states and cities. These new funds
should not be earmarked for specific purposes or diseases but should
go to shore up what is. in many places. a crumbling public health
infrastructure.

LINKING PuBLiC HEALTH IMPROVEMENT
TO WELFARE REFORM

Beyond targeted public heaith investments., of course. the real need
remains for investment in cities and in their people—particularly those

people who are poor. Certainly the best investment we can make In
neople is to create jobs. especially jobs with health benefits. Pulling the
Amencan economy out of the recession of 1991-93 has helped to
create more than three million private sector jobs in the last two years.

For many low-income City dwellers. however, a job often means
only minimum wage. which: -however welcome it may be—-still fails to
Iift a family out of poverty. To confront this problem and remove dis-
incentives to work. Congress has expanced the Earned Income Tax
Credit (EITC). which frees millions of working Americans from an income
tax obligation. Along with expanded child care benefits. this makes low
entry-level salaries go farther.

Still. too many families remain trapped in a system that rewards
inaction and penalizes advancement--but not for a lack of willingness
or efforts to leave it. According to sociologist Donna Pavett, building
on the work of Harvard social scientists David Ellwood and Mary Jo
Bane, some 70 percent of today’s welfare recipients leave within two
years, and 90 percent [cave within five years. Yet the vast majority
return to the welfare rolls, often hecause the low-paying jobs they
typically obtan do not come with essential benefits like ¢hild care and
health care.
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Some studies suggest that 7-15 percent of the current welfare
caseload—at least one million adults and children—are on welfare
simply to qualfy for Medicaid. And a 1994 Urban Institute study
found that over a twenty-month period, only 8 percent of those on
AFDC who went to work were able to find a job with heatth insur-
ance. Parents should not have to choose welfare over work just
to get health coverage for their children.

Ninety percent of Americans in a recent poll agreed that values
of work and responsibility—helping people help themselves—should
form the basis of any attempt at weifare reform. Our welfare system
was founded on one of America's most basic values—neighbors
helping neighbors through hard times. As Franklin Roosevelt said,
"Continued dependence on relief induces a spiritual and moral
disintegration,” which is really at the root of why so many people—
on welfare and off—dislike the current system.

| believe that by strengthening supports for working Americans—
by expanding the Earned Income Tax Credit. by guaranteeing health
care with every job. by putting real muscle into child support
enforcement. and by providing child care—we will build a solid
platform for millions of women who are struggling to make the
transition from welfare to work. Today. more than two-thirds of all
women with children are in the workforce. As Mary Jo Bane has
noted. her own and others” research is beginning to show that children
of women on welfare are bctter off—-both financially and develop-
mentally—when they see their parents going to work every day.

T Tie Toar BINDS: HearTH CARE REFORM

No cffort to improve the health of urban Americans can succeed without
a fundamental change in the system of financing health care. The
United States has the finest medical care available in the world——for
those who have access to the system. For them, the supply of superb
medical professionals, technology, and facilities is abun lant. For those
without the means to access the system. it must seem a cruel hoax.
Nearly every examination of the health problems of cities points to
alack of universal insurance coverage for a large number of Americans,
Those vathout insurance visit doctors less often. use hospital emer
gency rooms more frequently, postponc nceeded care, suffer more
disabhing conditions. and die prematurcly. The continuing gaps in Iife
txpectancy between races can be traced back o tis lack of coverage.
tThe: dispropor tionate representation of blacks among welfare and poor
populations s reflec led mn ife expectancy statishics. Without Loveragn
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for prenatal care. an uninsured woman must either delay care—
endangering both her child and herself—or search for free or reduced
cost treatment. A senior Citizen with no insurance for prescription drugs
must sometimes choose between paying for medicine or for heat.

Health reform must provide all Americans—in cities. suburbs. or
rural areas—with coverage for a comprehensive set of benefits that
cannot be taken away. Benefits must include a full set of preventive
services. including screenings. immunizations. prenatal and well-baby
care. mammograms, Pap smears. cholesterol screening, routine
physicals. and other services.

Policies should be made available to all Americans—including those
with preexisting medical conditions. They should be portable from job to
job or from employment to unemployment. They should be renewable and
should not be able to be canceled for any reason other than nonpayment
of premiums.

Making coverage available is not enough: it must be affordable.
In the past fifty years. however. the cost of health care and health
care coverage has risen at nearly two-and-a-half times the rate of
general Inflation. At the same time. there has been a steady rise in the
number of uninsured. From 1980 to 1992. the percentage of
Americans living without insurance rose from 12.5 percent to 17.2
percent. That means another 13 million people are without coverage.
for a total of 38 million pecple.”

Having nearly 40 million people without health insurance taxes
health care facilities. emergency rooms. and public health systems. |t
also puts a strain on individuals and pusinesses. Those companies
that provide coverage to their workers are paying an estimated $25
billion a year in additional premium costs to cover the expense incurred
by hospitals in providing care to uninsured individuals. And rising
insurance costs have taken an average of $600 per year from each
Amenican worker’'s earnings.

A comprehensive health reform plan would also make the kind of
mvestments cited abave in core public health programs. basic
omedical research. and the training of health care professionals to
practice 1n curientiy underserved areas. While not a panacea, itis a
strong first step.

CoONCILUSION

Wo have the means ta nprove the heatth of Amencar. . As tustory has
Shown. o combination of knowledge, skall, and cormmitinent has so
mproved the guabity of beallthoim our cities that it mvals o eaceeds
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that of most cities around the world. And our innovations have provided
a model for other nations to foliow.

To sustain that progress we must continue to invest in our
knowledge base, hone the skills of our talented professionals, and
further improve available technology. Most of ali. however, we need to
strengthen our commitment to improving the standard of living as well
as the quality of life in cities. We have the know-how: what we need is
the political will and skilled leadership to move ahead.
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NEwW YORK UNDERGROUND:
RESCUING THE MTA

Rosert R. KiLey

! I nderground” has long been a term rich with meaning 1t cori
veys at once the unseen. the unsavory. the avant-garde. It
implies mystery and secrecy. so it sometimes inspires fear.

Since antiquity. the underground world-—whether Plato's cave or the

reaim of Hades—has also suggested a reality more fundamental than

those perceived In the light of day.

The inception. development, and near-demise of one aspect of the
New York underground, its subway system. is a story that reflects our
municipal and national life over the same pernod. It tells a great deal
about who we were and what we may hecome.

That story. however, may be best understood by another story. of
an neident that happened above ground in New York City. On December
15. 1973, a dump truck carrying a load of asphalt for use as patching
matenal set out for the West Side Highway. There was nothing unusual
about the truck or its mission, except one thing: The trucl fell through
the pavement of the West Side Highway and onto the street below.

Genetal alarm at the condition of the highway precipitated @
response that was both typical and symplomatic. The wden of Westway

b
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was born—an ambitious scheme, whatever one's opinion of the project
itself. Few, however, were willing to face the full implications of the
event: If the West Side Highway, which was built in the 1930s. was
rotten to the core, maybe other pieces of public infrastructure —
especially those half a century older—were in similar straits.

There was, and still is, something peculiarly American about the
Westway attitude. First, when a probiem becomes acute. we attack it
by replacing its apparent cause with something new. preferably more
complicated. and almost certainly larger. Second. we don't stop to
consider the greater reality that may be demanding attention. The
saga of the subway system may help explain how this came to be.

NINETEENTH CENTURY GRIDLOCK

For cities like New York. building an underground transportation system
was a course of last resort. Travel underground had not been con-
sidered practical since Roman times. But desperate conditions called
for desperate measures.

By the end of the Civil War. New York had become “Armenca’s first
inclustrial metropelis.” in the words of Charles Cheape. The Port of
New York was moving 75 percent of the nation’s imports and exports.
Half the city's population of one million lived below 14th Street in an
area two miles square. Three-guarters of them lived in tenement slunis.
The city’s population density had surpassed London's in 1850.

Wrile cattle were still grazing on 42nd Street, the city’s strects
we.e choked with pedestnian and vehicular traffic, Omnibuses—the
large. somctimes elegant. urban stagecoaches that first appeared In
the 1820s--rumbled up and down some streets every thirteen
seconds. The congestion was compounded In the 1850s by the advent
of the horse-drawn railways. By 1860. they carried 45 million
passengers in New York: and by 1870. nearly three times that number.
Not surprisingly. it took an hour to get to City Hall frem the 30th Street
raifroa Lerminal.

The city was being packed to its imits. It was often easier 1o fiet
to New Jersey than to go downtown. In 1867 the New York Post called
New York “the most inconveniently arranged commercial oty in the
world ... [A] considerable part of the working population . . spends
asith of their working day on the styeet cars or omnibuses.”

This was Amernici's first great age of invention. and many
solutions were suggested. None seemed more comprehensive and
farreactung. however, than the one boing tned i London: an under
ground railroad. In 18G4, o bl vias mitoducod in the Mew York State
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Legislature calling for one to be built from the Battery to Central Park.
It was defeated. and the New York Times accused the legislature of
having surrendered to “the omnibus proprietors, railroad corporations
and political jobbers.”

Tt AGE OF VENALITY

The nineteenth century was not only the age of invention. it was also
the age of venality. “The paths to fortune are innumerable and all
open.” Mark Twain commented wryly i his novel The Gilded Age.
Private nterests blocked progress on the subway for years. with the
help of their ally, William Marcy Tweed.

One of the few men wilh the vision, courage. and power to oppose
Tweed and serve the broader needs of the city was Alfred Ely Beach. the
weaithy editor of Scientific American and co publisher of the New York Sun.
Beach was also an inventor who exemplified the clearsighted practicality we
like to regard as the American birthright. As early as 1849. Beach had
imagined an underground railway ruaning the length of Broadway.

By the late 1860s. Beach was aware that London's underground
steam cngines had been proven to cause illness and death. He de-
ciged that pneumatic power was the proper choice for subway
locomation in New York, and he wanted to build a prototype. But with
Boss Tweed in control, he could not do so openly. So Beach pulled off
a hit of legislative legerdemain. He obtained permission from the
wgistature 1o consuuct & pncurnatic system to dehver mail i tower
Manhattan. Later, he had the bill amended 0 allow for construction of
a tube large enough to carry a passenger rail car.

Remarkable as this was. it pales beside what Beach did next. In
cornplete secrecy, he buit a 312 foot tunnel under Brc dway, between
Warren and Murray streets. installed a fan weighing fifty tons. and put in place
a subway car that had seats for twenty-two peoplc. To dispel passengers’
fears of being underground, Beach tried to make the experience as enticing
s possible. For the waling room, he built a luxunous salon with frescoes.
A prano, and even a fountain filled with goldfish.

Beach opened tis subveay to the public in 1870, It was an
mmediate sucress and helped create support for his proposal to
butld o ine all the way to Central Paric. Tweed's faction responded by
proposing an elevated tram-—or “Viaduct Ranlway.” Both proposals
passed the legislature, but Beach's vias vetoed by the goveroor, a
Tweed crony. By the time Beach's bl finally passed, the country had
Been hit by the Rinancal Pamc of 1873, No money was ivallable for the
“ubrdery, and thie plan thodd.,
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Meanwhile, traffic congestion worsened, and pressure for action
intensified. But the comprehensive solution was still avoided; the
larger reality ignored. Public pressure was charnneled into building
more of what already existed: elevated trains. For the last three
decades of the nineteenth century, the transit needs of the many and
the greedy desires of the few were met by elevated rallways. Govern-
ment action, including creation of the first Rapid Transit Commission
in 1875, furthered private interests.

Jay Gould. who received no small credit for starting the Panic of
1873. soon tuok over managemer., and then ownership, of the city’'s
elevated systems. "Gould, who began his career in New York as a boy
with the invention of the mousetrap, now snapped it shut on tke whole
town ” Benson Bobrick writes in his immensely informative book.
Labyrinths of Iron. The avenues of New York became tunnels. hidden
from the light but exposed to showers of grease. cinders, and noise.
“The els helped transform the city into a larger version of its old self,”
Boorick notes, “and were soon overcrowded In their own nght.”

As early as 1886. the Times was saying. "It may be taken as a
settled fact that the problem of rapid transit for this city has not been
soived bty the elevated railroads and that these structures cannot be
permitted to remain permanently in the streets.” In 1891 a new Rapid
Transit Commission was formed. /.t the time. more than 1.5 million
people were hving in New York City - aver 80 percent of them in slunis, 1
the 1880s. ridership on an unchanging length— 32.5 miles—of elevate!
lines had more than trpled. The solution was at hand. Or was it7?

Merchants and manufacturers jomed with the press In calling for a
subway system to be built close to the surface. with a four-track road-
bed, and to be powered by electricity, as London's Underground was.
But the commission required a $3 million security bond and a five-
year zeadline for completion. Two years passed. Not a single bidder
appeared.

By 1894, when the Rapid Transit Commission was reconstituted,
the surface and clevated railroads 1in New York werc carrying one
biflion passenger annually—more than all the rest of the steam rail-
roads In the hemisphere. At last, the New York City subway system
came into existence through sheer force of need and the comhined
genmus of Alramy Hewitt and William Barclay Parsons.

Birti o THE Suway

Becanse the aty didn't have the funds to build a subway system
outnght, financing had always heen an obstacle to construction. Abrani
Hlevatt desised what was at the time o highly innovative auproach,
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which today would be called an industrial development revenue bond.
and which met its demise in the 1986 tax reform act.

The city would put the entire project out for bid. then lend the
winning contractor the bid amount by floating bonds. The contractor
would be obligated to pay interest on the bonds, to put a ceriin
amount each year toward the princinal, and to provide all the subway's
rolling stock, power stations, and so forth, as collateral on the loan.
When the lease cxpired, the city coutd buy back the entire operation at
a pricz set by arbitration, if the contractor did not wish to renew. New
York stood to gain immediate consiruction of a subway at minimal
cost to taxpayers. while the contractor could finance and make a profit
from his work using a low-interest municipai loan.

The Rapid Transit Commission’s Chief Engineer. William Barclay
Parsons. was as creative and persistent as Hewitt. He did not make his
recommendations for New York until he had surveyed the major
European transit systems. Among other things he noted that little effort
had been made to grace London’'s underground stations with "«
pleasing appearance, ” as Parsons termed . “Underground r1allways
have always been associated in the public mind with dars, damp. dank,
smoke laden tunnels-—ventable approaches to the fower regions.”
Parsons wrote. He determmed that New York's would he otherwise.

The Interharough Rapid Transit company, builder and operator of
the city's first subway. budgated mar : than 300,000 so that U.u [IR8
stations would be propeity decorated with polychromatic terra cotta
designe and neo-classical mosaics as wlation ma-kers. all handsome
architectural complenmients to the prodigious engimeenng feat of the
suhway itself,

It was not just stations that were bunt 1o a standard of exceliciice.
Its four track system, offering a local and an express in each direction,
set engineenng standard that few of the world's tansit systems
ey even today. Arched roof tunnel work was alzandaned in favor of
A reclangntar beam construction. which allowed excavation nedarer the
surface and the widespread entrance of dayhight.,

The caginal IRT hines ran up Manhattan’s East Side from ity Hall
10 42nd Sueet, across 42nd to Broadway, and then un Broadwoy o
145th Street. The distance they covercd  ust over mne niles - wias
more than three times the leagth of Amenca’s first subway sysio,
nonttin Boston for trolley cars iy 1897,

The aubwoy s portance o the ey s pob o Lo M Yorkers
G the e, The day the IRT opened for business, Owtober 28, 1904,
Johin Philp Seasa played to a crowed of 26,000 assembled at Gity Hall,
e mayor tsed o stiver spade made by Tiffany's with aa wooden
Wondle taken from ane of the thinteen trees planted in Washington
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Heights by Alexander Hamilton. In the harbor, steam whistles, sirens,
and fog bells sounded throughout the day. New York truly had
something to celebrate. A fast, clean, relatively energy-efficient means
of mobility had been given to a city long stuck in the congestion and
chaos its turbulent development had crested. And the linear path of
that mobility would extend, define, and mn fact confer order on the
developmen: that quickly followed in its wake.

The IRT may not have been a perfect solution, bui it was certainly
a comprehensive, rational one, appropriate to the current and an
_ ticipated needs of the time. It was the best thal nineteenth century
Z technology and wision could offer, and it only confirmed the burgeoning
. American sense that the country could solve any problem and meet any .
challenge. -

Chief Engineer Parsons wasn't so sanguine. however, “"For New
Yerk,” he said. "there 1s no such thing as a solution to the Rapid
iransit problem. . . . The instant that tus ine 1s firmshed there will anse
ademand for other ines.” Four years Iater Parsons’ assessment was
even gloonver: “We know only that the great citics of ancient times—
Babtylon, Carthage. Athens. Roiie —giow to the point of decay.”

The rest of the IRT lines were soor completed, many of them
withi weehs of the first section’s opening. But, as Parsons had pre-
dicted. crowding was a problem literally from the first day. By 1907, the
Cit, Club of Mew York published a st ot ways (e alleviate it and with
others clamored for action, The IRT co-mpany installed center doors in
the subway cars, lengthened the trains, and made shorter statior stops.

It will surprise no one that Newy Yorkers did not long syuander
= their gratitude for the first IRT Iines on the Board of Rapid Transit

Commussioners, Instead, the commissioners vere assailed, James
Blaime Walker tells us. "not because they had not done well with the
first subway. but because !t was such a great success that they had not
muitiphed 1t fast enough. [The board) was denounced by the press
which clamored for s abolition.” And, m 1907, that is exactly what
Bappuncd, A new state entity, the Public Service Commmssion (PSC),
took charge.

PRESFRVING THE NICKET FARE

I 1913, the PSC, the IRT, and the Brooklyin Rapid Transit (BRT)
company agreed to mare subway construrtionn. They promised to
double system track mideage within five cars. Despnte suceess m
meeting o large portion of this poal, antipathy toward the operators only
mereased, Dunng a stnken 1318, a Brghton Beach toun operated by
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an inexpenienced motorman derailed at Malbone Street in Brooklyn,
killing more than a hundred people. Within two months, the BRT
declared bankruptcy.

Mayor John Hylan, who took office that same year. prolonged his
political career by stoking the flames of public dissatisfaction and by
campaigning relentlessly for preserving the nickel fare. Even at that
price people didn't think they were getting much. As the City Club said,
“We do not get a civilized ride for a nickel today. . . . The trains are like
cattle cars.”

At a time when 1l was virtually unthinkable for government to
build, own. and operate a transportation system. New York City entered
the subway business. Construction of what would be called the
independent ine--named for its independence of private interests—
was begun in 1925, the last year of Hylan's mayoralty. The IND was
completed in 1940. It was. said the Times, "Father Knickerbocker’s
latest and most gigantic effort to improve his sluggish circulation.”

In the 1920s. needless to say. the federal government was not
v ohved i construction of most kinds of public infrastructure, In the
recession year of 1921, President Harding opened a Conference on
Unemployment (which he had convened at the urging of Herbert
Hoover) by saying that federal government spending on public works
would only increase the trouble.

The presdent of the Amencan Consiruction Council. a fellow
named Franklm Roosevelt, pressed for the use of construction work to
help “eliminate the peaks of inflation. and the resulting equally harmful
valleys of extreme depression,” Herbert Hoover did not entirely
disagiec. But no one came to the rescue of Newe York's rapid transit.
The IRT declared bankruptcy in 1932.

The nickel fare, which had been the standard tanff on New York's
elevated and underground lines since 1886, remained in effect until
1948. While new stibway cars were sometimes purchased during those
years, It 1s safe to say that capital investment to renew basic infra
structure «was simply not made,

With cornpletion of the IND in 1940, the city took over operation
of the entire subway system. Indeed. one could look at public trans
portation as a case of falled privatization, of 1aited franchised
monopolies. Public transportation had been heavily subsicized almost
trorn the begnning, but once the government stepped in, the need for
subsidies increased. By the 1950s, state and local governmment took
over. but wthout really being ready For ane thing, the governmernit
wasn ! prepared to provide more money, At the same time, government
takeover signaled that unionzation could begin in o enest. which it
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cdid as a sort of precursor iv municipal unionization. From then on.
some have argued, the problems of moving people in New York only
worsened, and the potential for catastrophe only increased.

I 1.949. the last year of the nickel fare. ridership topped two
tulion. The fare went up to a dime in 1948, and ridership fell by a
quarter billion in 1949, The fare went to 15 cents in 1952, and rider-
ship fell by another 135 million. By 1977, when the fare was 50 cents,
ridership dropped below one billion for the first time since 1917.

Contrary to popular myth, though, fare hikes were not entirely, or
even primarily, responsible for the post-war drops n ndership. Indeed.
they may have masked more serious problems and trends. Thanks to the
Herculean, some would say diabolic, efforts of Robert Moses,
automobiles in the region were encouraged to proliferate. And the service
offered by public transportation of all kinds was in distinct decline.

Fhagrn Cost or Low FARES

The harbingers of disasier were there to be read in 1973, when the
dunp truck fell through the West Side Highway. For nearly a decade,
subway rehability was declining precipitately, at least as measur<d by
the average oumiber of milec & train could travel without preab ing
down. Liberalized pension laws coverirg the New York City Transit
Authonty simce the late 1960w had been depleting the ranks of tghly
skillect and comimitted personnel. And the system was gettiing olaer.

To have kept up wath the basic physical needs of the subway nlant
during the 1960s and 1970s would have required approximately a $1
bition o year in teday's money  Yet dunng the v.hole of that penod,
mnyoe 30 percent of what should have been snent was speat-— $300
milion e a very goud year. And much of that investment was spent on
entirely new subway linec.

And why not new subway lines? After all. in this city and nation we
had long been accustomed to solving our transportation and many
other problems by trying something noew. The MTA's earhast captal
improvemeant plan, covernng the years 1968 to 1973, eventually listed
ten such projects, including thie Secend Avenue subway, the Queens
Boulevard Bypass vie the 63rd Street Tunnel. and vanous other
exensions and relocations,

The core projects were then and remain tortfay of great ment, But
ali of them —as work on the Second Avenue line soon proverl-—were
cxothitantly expensive even to start, The unds tno faush then were for
fromy secure. So the decision wos made to put saparate, distantly
Chared holosan the grownel as was done on Second Avenue and ot
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63rd Street—-on the theory that the mere fact of their existence would
create an irresistible momentum toward garnering the necessary funds.

Meanwhile, In the 1970s the federal government had begun (. national
prograrm to (1) invest In new systems-—Los Angeles. Atlanta, Washington.
D.C.. and (2) renovate old systems—Boston. Philadelphia. Chicagc. New
york lost out initially because it was still building its systern-—the Third
Avenue and Second Avenue subways were being taken seriously in the
capital hudget-—-and then because when 1t hit its fiscal crists, 1t shifted
every dollar 1t could into closing the huge budget gap. (A financial trick
known losally as Beame Shuffle. after then-Mayor Abraham Beame.
dwerted capital money Into expense budget + Thus New York's subway
system continned to deterorate as other sysierms viere being fixed.

S0 the only mormentum that really proved irresistible was that of
abuse and reglect of the existing system. By 1980, the MNew York
newspapers were reporting on any given day that one-third of the
cubway fleet v.as out of service during the morning rush hour, The
collapse of pubtic transportation, never fereseen and only grudgingiy
acdmttord een as 1t antoided. could no tonger be ignored.

REVERSING DECADES OF NEGLECT

But a new problem was emerging on the Amencan landscape. and
Fe el er more slramatic sotutions of the past ssould not apply. Onee
e downaare sprrai oF isreparr has advanced 1o any Nigjor piece of
nfrastructure, - huge eamount of money and enormously complicated,
persistent efforts are required 1o reverse the trend This s especially
tun 0f a pubhic service hke transt, whichs captal and laborintensne,
Richard Raviteh, MTA chairman from 1970 to 1983, became one of the
most important peopl in the s,stem’s history when he devised the
fiqanciar means and then marshalled the political wall to deal vath Ne-w
York's transit problem. The MTA's first five year, 38 hithen capital
program, which beg an in 198215 is legacy. At the tine of its creation,
thicre yas nothing hle 1t anvehere eise

By late 1983, however, the effect o this buge ammount of monc,
ws v et 1o be felt, In fact, tings seemed to be gething wirse. Senous
utieety tres were epdeme, Trains were deraihng on average every
cphteen days, Redtag orders on the track cut speeds by TH pecent
A nesre than 400 places aronnd the eystem. Graffit had covered the
cntire subway tleet tor half o generaion. Decades of neglect had
robhe 10 SUbeay S, STt of tore than capital ptant, They had (Irenned
thee orpan.zation of hope and mntiation aned the mabademest stra e
ot saftirent size and authonty
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When | arrived in 1984, the Transit Authority had 50.000 workers.
but only 300 managers accountable to its president. The track
department had 5,000 employecs, but only ¢leven accountable
managers. Every foot of rail in the system’s 700 miiles of track should
have been inspected at least twice a week. (That's been the raifroad
standard for years.) But less than a quarter of the system was
receiving twice-weekly inspections.

The Coney Island shop—the largest rapid transit heavy repair shop
i the hemisphere—runs three shifts a day. seven days a weck, fifty-
twO weeks a year, In 1984, some 1.100 people worked there—under
une accountable manager. Employees were repairing therr own
automobiles on the job. sleeping on couches they had meved into the
facility. It's no wonder the TA took twice as long as outside vendors to
overhaul a subway car—badly.

Was this happening because government in general and the Transit
Authority in parlicular attract only lazy, nefarious people? No., it was
happening because the employees had long ago lost the tools they
needed 1o do their jobs. Because regular maintenance had been
abandoned for decades. Because there was time only to do emergency
reparrs. It was happening because accountable supervision had long
before disappeared. and accountable supervision is the only way a
large organization can set objectives. measure results, and meet goals.

in February 1984, MTA president David Gunn and | initinted
management reform plan that created more than 1.200 real
management positions. We proposed removing exsting jobs from the
strictures of civil service and collective bargaining and maling them
directly accountabi¢ up the chain of command to the president of the
TA. With the support of the mayor and the governor. our plan was put
into full effect in August 1984.

The Coney Island shop. for example, was assigned twenty-five
managers, and started producing first rate full-scale car overhauls as
good as any done by jrivate vendors. Tnis kind of reargamization
occurred in every department of the Transit Authority. In the track
department, which had only eleven accountable managers. was
assigned 177 line managers. Every inch of track in the system s now
examined twice a week, week after week. month after month,

T Systia Topay

There s no doubt that the combination of managemiont control and
suthicr © mvestment brought results, In LO83, the IRT hnes tthe oldest
AN ot the grondesty had the worst cars and Hack, the fowest

i




NEs Youe asrsanoun s

reliability, and the most graffiti-scarred fleet. Capital investment was
put to work first on these lines. By the end of 1987, (e IRT's track was
in sound condition, and nearly 85 percent of the its cars were new oOr
rebuilt. Speeds were increased. waiting penods between trains
shortened, and tnp times reduced. In 1987, the IRT fleet ran more
than four times better than 1t had five years before.

In fact. the subway fleet as a whole ran four times as reliably in 1990
as 1t had in 1982. By December 1990 the entire fleet’s average number
of intes lraveled between breakdowns was at its highest level (33.000)
since 1950. By nid-1988. the entire subway fleet was graffiti free.

New Yorkers responded. Average weekday nidership on the IRT
rose 4.2 percent in 1986 and 6.5 percent through the first eleven
months of 1987. This helped boost average weekday ridership
systemwide by 3.2 percent through the first eleven months of 1987.
That was exactly double the pace of 1986. By 1994, ridership was
up 8.5 percent over 1984 to 1.08 billion people--the nighest level of
averade weekday ndership since 1974,

Dunng the 1980s. while ve struggled tr restore reliable, safe
service to a system that had been running out of control. our station
modernization program was moving at glacial speed. At the rate we
wore gomg. it sould have taken 104 years and $1.5 il on an 1986
dotars: to himsh. Although patience 1s a virtue we have long asked of
O customer s, e thousht aecentney was b minch,

We dovised a multl faceted approach that should show results
much soonen, but not nearly 50 snon as we and the people of New York
would ke, The TA's track and cars reached a state of goud repair by

1902, bhut 1t station hghting and manine switches. for example.
won't get there until around the year 2006, Station rchabilitations.
tunnel reparrs, and signal cable and aguipnient won't be complete !
Lot after that. And the price tag, for all this v.ork? About the < me $1.5
bithon wve spend - .oy year,

T \WORK A A

Fhe magnitude of the work that hes ahicad ones one pause, We muoast
Do deal with the consequend e o! perathng great pubhc sorks to fal
apart. Only nr the last tew vears nas the nation begun just beg:

1o deal with the calatty s nfrastructure policy has heen mviting, G
docades In LOSS the National Conneit an Pathie Works haprovemen:
vt retecl, poarthy o tesponse to the Alangs Rer Brodg e callapse
PO gt el o el g Jee, e in And o shongld nob bie the o,
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Ten years ago. the Federal Reserve Bank of Chicago pointed ot
thatin the twenty-year period between 1964 and 1984, investment by
government in public infrastructure—roads. brnidges, mass transit,
water and sewer systems—fell by 82 percent. It fell from a high of
2.4 percent of gross national product in 1966 to 0.3 percent in 1982.

At the same time. the Chicago Fed demonstrated a correlation
between public investment of this kind and private-sector economic
growih. While a surge of public iInvestment seems at first to depress
private investment, sustained expenditures on public works over time
stimulate profit and encourage investment in new plant and equipment.
Statistical evidence now supports Adam Snuth's “ontention in the
Wealth of Nations that the “final duty” of the state, that of erecting and
maintaining public works, does indeed facilitate the commerce of
soctety.

It 1s a duty that the federat government-—since Thomas Jeffer-
son’s administration built the Cumberland Road—has most willingly
performed in the area of highways. To date, for example, the Federal
Government has contnbuted nearly $140 billion for completion of the
Interstate Highway System. But its willingriess to devote large sums to
mamtaining the interstate system--let alone the rest of our trillion:
ollar stock of public works--1s tar more doubtful. The Joint Economic
Commuttee of the Congress has said that by the year 2000 it would
costanather trthon dotlar to e Anenca’, prablic mbastonstore, Others
set the prnice tag at twice that amount.

Yet our debt-financed economy is relentlessly losing the capacity
to address such huge needs. Former Secretary of Commerce Peter
Peterson has noted that in thie 1970s. productivity increased annually
only about one-quarter as guickly as it had in the 1950s and 1960s.
In the 1980s 1t fell more. Before the 1970s, we always consumed
less than our annual increase in production. Since the early 19805, we
have consumed 325 percent of that increase. And the difference has
been made up by borrowing from foreigners. Unless we change our
vty s, Peterson, ond others, sec us shppingnto porty with Brtain as
a second or third-class world economic power. The chief difference s
that Britan's dechine took seventy five vears. Ours)is happening three
himes as fast,

Cleatly, reversmg thees ommous bonds swill tat o patient and
persistent Aciion. We have o rectily our attutude and ou: fiscal pnionties
on o pubhic anfrastructure, we haove to face this problem in all s
dimensiens, and we bonve fo deal vathat guickly, We can no longer
peanit bndee inspechons by binoaculars. as had boen done ywith thre
Ronns Brodpe AW canna longer acecept the kind of haphazad
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mantenance that led to the nearcollapse of the subway -~ ystem. (When
the Brooklyn Bridge opened in 1883 it had 200 full-time maintenance
workers: in 1994, it has fewer than five,

We can no longer take for granted magnificent public highways.
brigges. dams. and monuments. We cannot simply use and ignore
them until they fall apart. Most important, we cannot permit the
attitudes and assumptions that allowed all this to happen to simply go
on unexamined and uncnecked.

Was Aristotle right about LS human beings when he wrote: “For
that which is common to the greatest number has the least care
bestowed upon it. Every one thinks chiefly of his own. hardly at all of
the common intercst; (and only when he is hiriself concerned as an
individual.”)

Yet | cannot believe that we are so lacking in imagination and
toresight that this must be so. | cannot believe that we must wait for
ourselves and our own families to be enguifed by the rising flood before
we act. | beheve that what we are now doing to resuscitate and restore
New York's underground ri. iroad shows what can be accomplished
for the good of all people when sufficient resources and will are applied
to the essential public works that sustain and enhance hfe for us all.

PR
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THE FuTure or PuBLic
EDUCATION

Josepir A, FERNANDEZ

aaiiere does the national resole to strengthen education face

a tougher test than ininner ciies, perhaps Most dauntingly in

Newe York, but also including Detroit, Chicago. Los Angeles,
ard Miami, among others. Of the nation’s 15.000 school districts. the
fitty Jargest enroll about 14 percent of the country's chsabled children,
25 percent of its poor chitddren, 38 percent of its chitdren with linited
proficiency in English, and 40 percent of its African-. La'ino-. and
Asian-American children.

Every problem that could posaibly offect school children s more
pronounced in the great cities. ond every solution harder to implement.
e litany 1s famitiar; poverty, drug abuse, family instabibity, dys
functional communities, overcrowding, aging buildings and facihitics,
teen pregnanty, poor health care. vinlence, racism and bigotry, AIDS,
matnutntion. Althoush these problems are imitless., the resources are
covereh hnuted. While the average large aity school systent spent
About 95,200 per student in 1990 91, the average suburban school
S, otem spent $6.073.0 That dispanty between urban Aud subnrhan
och0ols amounts to a hfference of nearty $22.000 annually for a

¢
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class of twenty-five children. This disparity in funding between rich and
poor schools is a national disgrace. What makes this situation even
worse is that efforts to address these problems must be conducted in
an atmosphere or enormous complexity and diversity—npolitical, demo-
graphic. economic. cultural, social, and religious. And school officials
usually must tackle these complex problems with very little political
backing.

In 1990, at the urging of Bob Wagner. | went to New York as
chancellor of the city's school system in the hope of shaping public
education to meet the changing needs of children and promoting public
education as a force for social change. New York's school system is
huge: if it were a private entity. tne New York City schoo! system would
be the twelfth-largest corporation in the country. Its operating budget is
over $7 hillion, larger than twenty-six state budgets: its capital budget
nearly $5 billion: and it employs over 125,000 people. It oversees
more than a thousand schools and just under a million students.

The problems | encountered from the start were enormous. Half
the students did not read at grade level; 60 percent of the high school
students failed at least one subject every semester; more than 25
percent of high schoolers took five years to graduate: 10 percent
spoke little or no English.

SOCIAL PPROBLEMS

Newe York City's predicament 1s more understandable given that
cducational problems have always gone hand in hand with social
problems. Six out of ten New York City scheolchildren are from one-
parent homes. An estimated 80 percent of the city's teenagers are
scxually active. Of the country’s reported cases of full-blown AIDS
among adolescents. about 10 percent live in New York City. During
my first year as chancellor, some 3.000 babies who had been born
addicted to crack were among our 60,000 kindergartners.

New York (and other large city school systems) grapples with
problems that seem releniless—even though solutions to these
problems aie farrly well known. Even when people know what to do.
however, they can't necessanly do it, For example, despite the national
consensus on the mportance of prepanng children to start school,
such programs are rare. What's more, young children hve 1in such
precanous situations n this country that. for many of them, par
ticipation in preschool would be a treiendous struggle- -even if it
were avallable, Statistics on babies. infants, and preschool childron
show themn to be frightenimgly vulnerable:

1.0
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Some 15-20 percent of all babies in the country are born exposed
to illegal drugs.

Some 7 percent of all babies and 13 percent of Afncan-Amencan
pabies have lov birth weights.

Some 20 percent of all prekindergarten students are not vac-
cinated against polio.

Cnly 33 percent of ehgible children receive Head Start services.

Some 25 percent of pregnant wonien receive no prenatal care
during the first tiimester.

Yet urban schoo's may be doing better than other Amerncan
schools In developing solutions in preschool education. Some 58
percent of urban school districts now assess the school readiness of
children using a cor.bination of mcasures of cognitive development,
immunizations. health, social development, weight. and age. The bad
ncws. though. 1s that some 20 percent of urban districts still use only

a4 birth certificate to assess readiness for school.

Few efforts would provide a greater payoff than coordinating social,
fomly, and health activities wath those of other public and private
agencies and groups throughout the citics. Here, New York 1s a model
for the nation. Intermediate School 218 (IS 218) in Washington Heights
1S o cooperative venture with the Children’s Aid Society. Gpen fifteen
nours a day, six days a week, fiftytwo weeks a yuar, for use by parents
and neighbors as well as by its 1,100 students. IS 218 is a community
school that functions as the hub of the neighborhood. In addition to
providing education to children, IS 218 keeps Its doors open so that
adults can come for stucly, medicat or dentat treatment. drug counseling,
or cultural and entertainment events.

DrRoroutrs

One probtem that s particutarly troublesome for urban schools is the
hugh number of dropouts: 31 percent of students entering bigh city
public tugh schools m 1986 failed to graduate in 1990, Most ol
these diopouts are L tino and black, and while the apan the dropout
fate hetween Afncan Amcencan student and whites s nanowing,
e pap between whites and Latinw students remams vade. (hhe
| hino dropout tate s i the neighborhood of 1015 pereent anntatly.)
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With more than one million teen pregnancies a year nationally in large
urban sch: 3l systems, pregnancy stili leads the list of reasons girls
dropout.

Yet school administrators have clearly [earned over the years to
tallor programs better to the many reasons why youngsters drop out of
school. Across the country, city schools must be doing something
right. as these figures demonstrate.

¥ The median annual dropout rate in urban high schools fell from
10.6 percent in 1988-89 to 8.8 porcent in 1990-91.

¥ The median four-year dropout rate in urban high schools daclined
from 32.1 percent in 1988-89 to 26.1 percent in 1990-91.

The bad news 1s that dropout rates in urban school districts are still
about twice as high as the natioral average.
ACHIEVEMENT

Another troubhng area 1s the low level of achievement of students in
our schools. The national figures concerning achievement are now
drniving much of the current debate on standards and assessments:

Y The United States ranks roughly twelfth of fourteen on inter-
national tests of math and science knowledge.

Y Some 58 percent of thirteen year old American public school
stuuents display only moder.:te reading atyliy,

Y Only 18 percent of Anierican eighth graders in public schools
meet new national standards 'n mathematics.

Lrban schools are makang «ome progress,.,

Y About 67 percent of urhan school districts showed mncreasnig
achievement test scores in reading and math botween 1988 -89
and 1990 91 at the elementacy grade 1ovels; about half mereased
then scores in the secondary grades.

v he average than student scored at about the fitheth pereentite

i mathin 1990 91, although lower i reading,

0
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v Urban public school studunts were completing advanc .J place-
ment or international baccalaureate courses in literature. math,
and science at about twice (he national average.

These are pronusing ndicanors, but the bad news continues 1o outstrip
the good. Only one third of urban students have completed a first-year
course n algebra by tne end of their tenth grade. The achievement of
African-American and Latimo students is far too low: Only 10 percent
score in the top quartile n math by the tenth grade. though 25 percent
had scored in the top quartile n second grade. While urban systems
enroll 32 percent of the nation's Latind youth, they produce fewer
than 1.000 Latino students cach year who score in the top quartile in
math.

The new standards development process may help in this regard,
but urban educators imust make niore he adway with more cooperative
learning models, less Lackmg, fewer courses in remedial skills. and
more intensive mstruchional approacnes.

TEACHERS

The United States has some of the Most dedicated and taiented
teachers in the world, hut a large propor tion of the nation’s teachers
are expected 1o retire m the next len years. What's worse, the shortage
of teachers in urban arcas 1s already about 2.5 times higher than the
national average. Urban schools. by and large, reflect national trends
in this area. although there arc positive indicators as well. One bright
spot is thal urban teachers arc nkely to be more experienced than
the average teacher,

Today, however, urban school systefms are unable to pay teachers
much more thar the national average. thereby cutting their ability to
attract individuals willing to work in the Most difficult schools. Nor can
they attract enough teachers who mirror the ethnic and racial makeup
of the student population, In fact, the demographics of urban teachers
are almost the cxact opposite of urban students. Why? Primarily
because fewer African Americans. Latinos, and Asians are pursuing
careers in teaching.

The ability to correct these trends will rest largely on the nation’s
willingness to spend more on professional development, to improve
working conditions in inner-city schools. and to reach out aggressively
to African-. Latino . and Asian-American communities to encourage
more Individuals to pursue teaching @s a career.
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ILLITERACY AND CRIME

With regard to post-secondary opportunities, the nation is paying the
price now for years of underinvestment in education and literacy. .;ome
27 million Americans are judged to be illiterate.

¥ The average youth unemployment rate is about 15-20 percent, yet
it is about 30 percent in the inner cities.

Y About 75 percent of ali new jobs between now and the year 2000
will be in the suburbs.

Finally. there are the challenges of safety, drug-abuse, and facilities.
These are areas where schools nationally ar. facing serious problems,
but where the public has a difficult time investing resources to correct
the problems. The national statistics are tioubling:

¥  Each day, an estimated 16,000 crimes occur on or near school
property.

¥ Some 100.000 students bring weapons to school each day.
¥ Drug abuse among teens continues to be high.

¥ Some $50-$100 billion in capital is needed across the nation
for school facilities.

What should we be doing to save the schools? My hunch is that
we as a nation are doing better with public schools than most people
realize or than most critics suggest. But even if the critics are entirely
wrong—and they're not—there is no reason to think that schools
shouldn’t be substantially improved. Some good ideas would actually
cost surprisingly little money.

First. schools not only need to be more open to educational re-
form, but actually need to lead it. They should be leading the parade,
not marching in the back of the procession. In fact. much of the
reform movement that has now been somewhat co-opted by the
states grew out of initiatives and cxperiments in schools. Yet.
education is often viewed as entrenched, immovable, self-protective,
and sluggish due to bureaucracy. In too many instances this is the
case. but the reformers within education can easily serve as models

194
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to the rest. It is, in fact, good to reform, and it is better yet for schools
to reform themselves—schools are in the best position to do that.
That is what School-Based Management is all about. For example,
with their new freedom, Miami schools changed textbooks, created
smaller classes, and eliminated redundant jobs to divert the funds to
more crucial areas. Some created schools within schools, where
teachers would advance along with their students from ninth grade
through twelfth; others set up night schools for students who worked.
One key is to make sure School-Based Management comes along
with a school-based budget and that every idea is tested and
measured by student progress. That must always be the bottom line:
How will children be better served by these changes?

Second, educators are trained in ideas, and ideas should be their
strength. | think that every idea, however extreme at first glance,
however outlandish, should be considered. Many radical ideas get
stopped before they ever have a chance to be tested. Take, for
example, the idea of all-male academies for inner-city black students.
This is an emergency measure that should be explored further. Such
an academy. offering & disciplined, integrated curriculum aimed at
raising self-esteem while providing a disciplined environment geared to
young males and free of sexual distraction, could indeed save many
youngsters now dropping out of school.

I recommend this strategy even though | am opposed to school
segregation. Why? Because otherwise. thousands of hostile, tuned-out
young men. now prey to every evil influence inflicted by poverty. will
simply be lost to society. You can't make the school mandatory. but
that's fine. At least offer it. Many will take it. In fact, many did take it
when it was offered in Dade County.

Many urban systems could benefit if such programs were tried. For
example, over 90 percent of Detroit’s public school students are biack:
over half of black males entering the system fail to graduate. As "a last
desperate measure,” according to proponents. Detroit put together a
plan for an all-boys model in 1991: three allmale. all-black academies.
starting in elementary school. The American Civil Liberu.s Union joined
with the National Organization for Women to sue the school hoard.
charging discrimination against female students. A U.S. district court
judge ruled thai the academies were "unnecessary and unconsti-
tutional.” U.S. Secretary of Education Lamar Alexander delivered the
final blow, saying Detroit would have to find ways to help black males
without "segregating them in violation of federal law.” Although the
parents of 1.200 children signed for the 536 available slots. the
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Detroit Board of Education backed off from appealing the order and
dropped the plan. saying it could not justify a costly court baitle over
an issue it had “little chance f winning."

Third, try the outlandish ideas, but also do the obvious: take back
the schools physically, make them inviting and pleasant. clean them
up. landscape the grounds. give students a chance to take pride in
their school and campus. And when you've made the schools inviting,
invite the community in. Schools need to increase their collaborative
arrangements with the community at large. | said earlier that the closer
collaboration with other public and community agencies was necessary
to deliver comprehensive services to children. It also means keeping
facilities open to the community and designing our programs around
the schedules and needs of the community—not our own.

Fourth. schools need to stop treating parents as the enemy. Urban
education has amazingly few friends. Not only can it not afford to
atienate anyone, but it must develop better strategies to reach out to
parents—on whatever terms or grounds they find themselves. Parents
should be treated not only as the schools number one customer, but
as their number one ally. And it is here that we must understand the
many different communities that school administrators must interact
with, particularly those that have limited proficiency in English.
Educators must be inclusive and not exc'usive.

Fifth. school leaders need to stop chewing themselves up on po-
litical agendas. | am not sure how this can be done. but there are
many examples in every city where the fractured and desperate nature
of the community is leading educational leadership into gridlock.

Sixth. schools need to do everything they can to stop sorting and
tracking kids. while raising standards and expectations for students.
Too often tracking results in differentiation only hy race, sex. and
rather than the abilities or efforts of students. Educators must believe
that all chiidren can learn. and practice that belief.

Seventh. we need Lo return our schools to a numan scale. New York.
for example, began to put it place a process that has lead to a series of
smaller high schools. It is important to reduce the size of urban schools,
even if this means only developing schools-within-schools. Children
need warmth and individual attention to thrive. and it is too hard to give
it to them with schools the size of factories.

There are alsc things that the states and the federal government
could do to help. particularly regarding increasing the resources of
urbar. school systems. While | don't think money cures all. | am a firm
believer that monecy matters in school as it does everywhere else. | saw
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it every day in my work—from the time | was a high school math
teacher in Miami through my time as chancellor of the New York City
public schuols. Part of that belief rests on the fact ‘hat urban schoois
just don't have the resources of other school systems.

Urban schools form one of the crucibles of Am=rican democracy.
They are one of the last frontiers of democratic ideal. The nation
cannot afford to survey the urban landscape, with its difficult terrain,
and conclude that conquering our troubles is a lost cause.
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LIFEBLOOD OF THE CITY:
TaE ARTS IN NEW YORK

NATHAN LEVENTHAL

city has New York's volume and diversity of art, along with perhaps
the bestinformed and most sophisticated audiences on the globe.

But the arts do not merely feed New Yorkers' souls. They aiso
feed its economy. A number of recent studies have quantified what we
all knew: The arts are big business—$9.8 billion annually, accerding
to the Port Authority of New York and New Jersey, which estimated
the total economic impact of the arts on the New York metropolitan
region in 1992. Louis Harris and Associates found. in @ 1991 survey,
that the arts were a key reason for people moving to New York: 56
percent of recent “in-migrants” cited New York's active cultural life as
an important attraction.

The New York Urban Center has argued persuasively that, with
New York's days as a manufacturing center long gone, the city's real
stiength is its intellectual capital. The center's report further claims
that a lively arts scene is critical to attraciing the best and brightest
minds. New York corporations have long recognized the importance
of a healthy arts sector to their own success. Companies like Philip

The arts are consumed by and consume New Yorkers. No other

18y




(BN BREAKING Away

Morris, Citibank, Chase Manhattan, NYNEX, Consolidated Edison, and
others have given millions tr: support the arts and have set the
standard for companies around the country. '

The case of Lincoln Center, which Bob Wagner always referred to
as one of the most successful redevelopment projects in city history. is
instructive. Before construction began in 1959. the upner west side of
Manhaitan was an impoverished area. In 1954, the Committee for
Slum Clearance, under the chairmanship of Robert Moses and Mayor
Robert F. Wagner, designated a seventeen-block area between West
62nd and West 70th Streets as a cancidate for revitalization. In 1955,
both the Metropoliten Opera Association and the New York Philharmonic-
Symphony Society decided, for a variety of reasors, to relocate to this
site. The concept of a performing arts center was born.

It would be not be an understatement to say that Lincoln Center
transformed the upper west side. By 1984, the impact of the
performing arts complex was not just artistic, but economic. That
year. on the occasion of the twenty-fifth anniversary of the center's
ground-breaking. a study by former Deputy Mayor Karen Gerard
measured the center’'s economic impact. The direct impact of the
various organizations that comprised Lincoln Center was enormous,
totaliing nearly $175 million (in 1984 dollars),

More important, the study documented a significant "multiplier”
effect. as wage earners and patrons alike spent doilars throughout
ihe local economy. In particular. tourists spent an estimated $42
million over and above the price of their tickets on food, hotels,
transportation, and so forth: these dollars are the economic equivalent
of exports, bringing new money into the city that would not otherwise
arrive here. In total, Lincoln Center generated more than $500 million
annuallv for the city in 1984, a sum which has onty grown since then
as performance activity continues to expand.

Gerard also discovered that while the population of Manhattan
had declined by about 16 percent between 1959 and 1984. the
population of the Lincoln Center area had held firm—and the number
of households had actually increased by 14 percent. Real estate values
in the area skyrocketed in the wake of Lincoln Center. Assessed
property values increased 223 percent (to $1.2 hillion), a rate o'
increase 77 percent higher than the City in general. New or fully
renovated properties valued at more than $500 million were an
important component of this total.

The Gerard report also calculated a ratio of population to
employees. an important measure of economic activity. in the Lincoln
Center area, the population-employee ratio was 1.8 to 1, compared to
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an overa!l density in the city of 2.5 to 1. This finding means. in effect,
that there are 10.000 “extra” employees in the Lincoln Center area,
most of whom owe their livelihood to the cultural complex. About 20
percent of all employees in the area worked for corporations and non-
profits that were either newly formed or had moved here since Lincoln
Center was built. and about 5 percent of employees work for
businesses that directly serve visitors to the complex.

In 1984, these factors combined to generate more than $250
million in sales. personal, prope. vy. and income taxes. a figure that far
outweighed the city's initial ar’, ongoing investments in Lincoln Center.
Taking all of these factors ‘ato account—direct spending by Lincoln
Center-based organizations, patron and visitor expenditures, real estate
improvements, related business activity. and taxes generated—the
overall economic impact of Lincoln Center was. and continues to be.
in excess of $1 billion annually.

Of course. economic arguments barely begin to estimate tne
impact that Lincoln Center, and all the other nerforming and visual
arts entities, have on the life of the city. It helps make it a magnet for
those who are enticed by culture and those who wantto be a part of
the world of the arts. It adds glamor. excitement. and a spirit of joy and
creativity. It makes the city something far more splendid and far more
a representative of what is best about America. That that kind of
commitment is even possible certainly says something about the City.
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Tue CONTINUITY OF PURPOSE

STANLLY BREZENOFF AND ROGER COHEN

nation’s founders so detested the idea that they wrote a

constitutional prohibition on granting titles of nobility. American
political culture, on the other hand, has embraced dynastic paclitics
since the earliest days of the Republic. The Adamses, Harrisons.
Tafts. Stevensons. Roosevelts, Longs, Rockefellers, and Kennedys
are only the most familiar in a long line of families who, generation
after generation, have devoted themselves to public affairs.

In New York City, the first family of public service may well be the
Wagners. The careers of three generations of Robert Ferdinand
Wagners—a senator, a mayor, and a renaissance man of urban affairs—
parallel much of the course of progressive government in New York.
Their careers stretch across not quite one hundred momentous
years—a period when New York City virtually embodied America’s
ascendancy to tne frontrank of leadership of the modern world—a
period that might legitimately be called "the New York Century.”

In an institution like the Port Authority of New York and New Jarsey.
whose history has coincided with and contributed to New York's
ascendancy. the Wagner family legacy resonates powerfully. Each
generation of the family has affected the agency in a different way. But
one element common to each man has been the idea of long-term
continuity of purpose.

The American political system has no use for royalty. The
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It was the second member of the Wagner dynasty. New York's
three-term mayor, whose association with the Port Authority was the
deepest. Known atfectionately around World Trade Center offices
simply as “"the Mayor.” he served as the Port Authority's vice chairman
for fourteen years until his death in 1991,

From a philosophical perspective, however. it is tne youngest, the
tate Bob Wagner, whose influence is felt most keenly at the Port
Authority today. His prominence is remarkable considering that Bob
Wagner's bulging portfolio of postings never included a tour of duty at
the Port Authority. Yet his core values are a continuing source of
Inspiration to those of us who work in an agency that—iike the dynasty
he was part of—strives to maintain and nurture continuity of purpose.

THE MAYOR'S LEGACY

During his three memorable terms, Mayor Robert F. Wagner was
instrumental in faunching some of the most important projects in the
Port Authority’s history: the third tube of the Lincoln Tunnel. the lower
deck of the George Washington Bridge. and the Central Terminal at
LaGuardia Airport. Two other projects the mayor pushed are significant:

conversion of makeshift air terminals in the remote Queens marshes
known as ldlewi'd into a great international airport; and development
of the World Trade Center, along with its companion project. the
transformation of the bankrupt, rickety Hudson Tubes into the
modernized PATH system.

Like most major capital projects. these two required long-range
time horizons. A World Trade Center proposal was first discussed after
World War Il in the adnunistration of Governor Thomas E. Dewey. It
was conceptualized by David Rockefeller and other business leaders in
the late 1950s: developed by the Fort Authority throughout the 1960s;
and opened for occupancy in the early 1970s. However. the Trade
Center was not profitable untit the 1980s,

Althaugh he was out of office well before ground was broken.
Mayor Wagner was a prime mover in the Trade Center project. All three
generations of Wagners believed in aggressively using the authority
form to its fullest potential. Both the World Trade Center and the PATH
takeover were on such large scales that only the public sector was
inclined to take them on. At the same time. each entailed sufficiently
large nisks that they were unsuitable for general government.

Bringing these two disparate public works efforts together under
the aegis of the single, multipurpose public authority enabied both to
proceed (it 1s probable that neither of them would have advanced




T CoNTINUITY OF PURPosy 195

without their having been linked). and to generate extraordinary
benefits to the city and the region. By constructing the Trade Center on
top of the downtown terminus of the Hudson Tubes (the first proposed
site had been at the East River end of Wall Street). the two facilities
“spawned a new generation of growth in Lower Manhattan and linked it
to the New Jersey labor force.

It is presumptuous to suggest that Mayor Wagner, sitting at his
desk in City Hall back in 1962, considering whether to give his assent
to these two major projects. focused on each specific factor that
argued for doing them. or for the Port Authority to take responsibility
for them. What is clear, however. is that he recognized the urgent
need for both public investments and understood their suitability to the
mechanism of the public authority.

T SENATOR'S LEGACY

If Mayor Wagner made vigorous use of the public authority as a tool to
advance his agenda for New York City, he acquired the inclination
directly from his father. For twenty-two years. Senator Robert F. Wagner
represented New York and ihe principles of progressive. activist
government in the U.S. Senate. His direct involvement with the Port
Authority was limited, but significant.

A state legislator when the Port Compact creating the bi-state agency
was first proposed. he had left Albany for a Manhattan judgeship by the
time the legislation was enacted in 1921. His principles. however. resonate
within the agency. He was, after all, a protege of one of the most re-
markable men of twentieth-century American politics, Alfred E. Smith.

As governor of New York and Democratic presidential nominee in
1928. Smith was arguably the fountainhead of modern liberalism. He
synthesized the reformist agenda of progressive Republicans, such
as Theodore Roosevelt and Charles Evans Hughes, with the high-
minded idealism of Democrats such as Woodrow Wilson, and then
fused both with the Democrats’ big-city party structure. Smith was the
trailblazer for Franklin Roosevelt's grand coalition that defined American
politics in the mid-twentieth century.

So close were Smith and Wagner that when Smith sought
reelection as governor in 1926, knowing that his presidential hopes
hinged on a decisive victory. he persuaded Wagner to abandon the
comfort and security of the judiciary to challenge the incumbent
Republican senator. Wagner entered Congress as a freshman senator
in 1927, already bearing the glow of prestige that came of the widely
held perception that he was Al Smith’s voice in Washington,
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Smith left other progeny in government—the Port Authority is cne
of these. Proponents of a unified harbor, including Woodrow Wilson,
had been advocating bi-state cooperation in the development and
operation of the port. It was Smith, however, who championed the
cause and husbanded the politically tortuous creation of the nation’s
first modern public authority.

Senator Wagner, in turn, drew amply upon the Smith model.
Although best today remembered as the author of the National Labor
Relations Act and as the New Deal's floor general in the creation of the
ilfated National Recovery Administration. in the 1930s and 1940s,
Wagner was also widely recognized for his commitment to public
investment in housing. Through a series of acts, Senator Wagner con-
tinuously pushed the federal government's role in housing development
and assistance to tenants and homeowners. The United States
Housing Authority. whose creation Wagner authored, lives on today in
the Office of the Federal Housing Commissioner of the Department of
Housing and Urban Development.

Thus, while Senator Wagner's agenda only rarely intersected with
the trade and transportatior: concerns of the Port Authority, 1 is clear
that a shared philosophy was at work—one of continuous public
investment over the long term, and use of the authority form as a tool
for effecting those investments.

B¢ 3 WAGNER: LINKED TO THE PAST,
FOCUSED ON THE FUTURE

Bob Wagner's patrimony gave him a unique understanding of public
service. Lacking the political flair of his elders, Bob Wagner was
absorbed with both the strategies of public policy (like his grandfather
and the implementation of those policies (like his father). Above all. he
shared with them an abiding commitment to the future of New York City.
His conception of government service was a constant reminder to his,
colleagues not to shortchange the future to serve the immediate needs
of the present.

Bob Wagner's focus on the future was a recurrent theme in all his
assignments, particularly as deputy mayor, chairman of the City Plan-
ning Comrnission, Board of Education president, and chairman of the
mayoral Commission on the Year 2000. In these posts, as well as in
his earlier tenure as a City Council member and as president of the
Health and Hospitals Corporation, he held a fixed core of critical beliefs
that informed his actions. He believed in:
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v  the quality and value of public services

v  the economic competitiveness of New York City and the metro-
politan region

¥  the bonds of community and New Yorkers' commitment to one
anuther

Impraving service quality was a prominent management oujective
of Wagner's when he was at the Health and Hospitals Corporation,
the Board of Education and as deputy mayor. In New York Ascendant:
The Report of the Commission on the Year 2000, he makes clear that
service quality bears long-term consequences for the city's future.
~Basic services are the public sector's contribution to the life of the
city—and the public sector t Jst be held to that contribution,” the
report declares. "By 2000, nu excuse should be made or accepted for
shabby or inefficient services.”

In measuring city services, Bob Wagner focused less on the range
of services provided and more on how effective each was at meeting
a policy objective. He was always asking: Which services should th2
city provide? Which ones must it provide? Above all, what can it provide
well? Implicit in these inquiries was a willingness to make politically
tough decisions among competing. compelling demands for limited
public resources. Wagner's concern went beyond efficiency and
effectiveness. He believed public services have to be responsive to the
citizens who use and pay for them.

In the eras of Bob's father and grandfather, New York City's
dominant standing among the great cities of the world was taken for
granted. In recent years, of course, that leadership has been
challenged by metropolitan centers in the United States and around the
world. Bob Wagner never lost sight of this fundamental economic shift
and recognized that New York must strive to stay competitive.

He advocated two major approaches to strengthen New York City's
competitiveness: investment in the city's capital plant and investmant
in the social and human development of New Yorkers. As deputy maycr,
Wagner played a <rucial role in advancing the long-awaited developmen:
of Battery Park City. As Board of Education president, he made facility
investment a top priority by pressing for creation of the School
Construction Authority. He eloquently and tirelessly championed
education, which he saw as the most effective public weapon against

chronic poverty and social dependency.
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At every stage of his career, Bob Wagner articulated the viewpoint
that the city’s future depends on its cohesion as a community. He
saw the city's neighborhoods and schools as the basic building blocks
of civic renewal. As the main gateway for a nation of immigrants, New
York has always been ethnically rich. Today, the city's diversity is
greater than ever. The dizzying variety of its citizens presents unique
opportunities in trade and cultural linkages to the entire world—a
significant competitive ac.antage. The complexity of so many ethnic,
religious, linguistic, racial. and national groups living so close together,
however, adds a new dimension to the challenge of melding the city
into a vigorous community.

Wagner saw certain elements as essential to a strong,
harmonious community, such as social justice, broadbased economic
opportunity, and tolerance. To these he added a tone of civility in pub-
lic discourse and respect for divergent points-of-view, philosophies,
and lifestyles. Finally, he saw a pressing need to rejuvenate New
Yorkers' belief in the possibilities of the future and in their own ability
to work together to effect positive change.

THE VISION OF NEW YORK ASCENDANT—
A WAGNER AGENDA

The far-ranging themes of Bob Wagner's interests came together in his
work with the Commission on the Year 2000. The Commission’s
report, written in 1986 and 1987, reflects a time of explosive growth
in New York, but also conveys a cautionary tone. As a result, the report
proved even more valuable when the eccnomy fell into a severe
recession in 1989, and it stayed instructive into the slow recovery.

Both optimistic and realistic in its assessment of the city's
prosnects. this work was identifiably Wagner's. Its optimism was
grounded in a sound accounting of the city's tremendous assets and
competitive advantages. Its realism stemmed from a sober recognition
of the depth of the challenges the city still faces. The report focuses,
first, on the city's deteriorating physical condition: stagnating
neighborhoods and crumbling infrastructure in areas of decline;
massive congestion, worsening environmental quality, and inadequate
infrastructure in areas of growth. Second. it emphasizes the stubborn
social ills, particularly the problems of chronic poverty, dependency,
and discord between the races.

These difficulties could be overcome, Wagner believed, only if the
city built on its traditional strengths. "We kept coming back to the
City’s past.” he wrote, “to those characteristics that have defined New
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York, given it its special nature, pace and spirit, that have made it, at
its best, to use E. B. White's phrase, "the loftiest of cities.”” Wagner's
report portrays four dimensions of what New York—at its best—is
and can be:

The World City—gateway for cargo and travelers, leader in
internationai finance and commerce, center of global com-
munications. culture, and entertainment, and destination of
immigrants from virtually everywhere on earth.

The C'ty of Neighborhoods—a powerful gencrator of ccm-
munity cohesion through its institutions. such as families.
schools, and busir2sses.

The City of Opportunity-—center of both the unbridled energy
and creativity that gives New York its unique character and
the incredible diversity and quality of a labor force that has
long been a power ful competitive advantage.

The Civil City—a community marked by tolerance and mutual
respect. equity and access to public decision makers. and
effective. high-quality public services.

Vision—as represented by these four dimensions of New Yorks—
was the unique gift of the youngest of the Wagner dynasty. But he
neglected neither his grandfather’'s passion for a programmatic agenda
nor his father's emphasis on implementation. To build for the future,
he knew what had be to done in the present.

First and foremost. Wagner believed educational quality must
improve significantly. He argued passionately that access to education
needs to be broadened for all New Yorkers. and school facilities must
be made more ntegral centers of their communities. He said that
welfare dependency must be reduced: a goal he believed could be
attained by reorienting the objectives of the social service system
toward getting recipients into employment.

Wagner advocated aggressive investmentin public infrastructure.
both to suppott greater efficiency and to enhance the quality of iife for
all. He believed that the development of more affordable housing is the
key to stabilizing neighborhoods. And he envisioned new possibilities
for reorganizing public service delivery by shifting emphasis from the
“Inputs” of resource allocation to the “outputs” of higher-quality ser-
vices and greater accountability. To achieve these ends. he encouraged
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a broad renewal of civic vaiues. This renewal would only be possible
through public leadership that stresses our shared stake in the future,
advocates the urgent need for greater tolerance and civility in public
and private interactions, and demonstrates a commitment to the long
term, including the necessity to defer some current consumption in
exchange for greater benefits in the future.

In attempting to implement such an ambitious agenda, Wagner
emphasized the limits of resource availability, of government's capacity
to deliver effectively, and of the need to maintain the City's competitive
position. But he saw an equally pressing need to reinvigorate “our
sense of daring” through prudent risks. He sought what he described
as "a kbalance between what needs to be remembered and what needs
to be done to secure the kind of future the city deserves.”

HOW Tt PORT AUTHORITY ADVANCES
THE WAGNER AGENDA

How then does an agency like the Port Authority internalize and apply
the iessons of a career so broad in scope as that of Robert Wagner,
Jr.? On the most practical level, a number of the specific projects and
investments that were given high priority in New York Ascendant have
been undertaken by the Port Authority:

Y Wagner's report identified capital investment in the region’s
airports as critical to securing the city’s economic competitive-
ness. Since the report was published in 1987. the Port Authority
has invested over $2 billion in airport improvements and plans to
invest another $1.9 billion through 1998.

Y Wagner warnied that New York cannot afford to let another
generation pass without improving ground access to the airports.
The Port Authority has begun planning transit connections to each
of the three airports, financed with a user fee paid by air
passengers.

Y The report urged more aggressive use of technology to maximize
capacity and manage demand on the transit system. In partner-
ship with regional transportation agencies. the Port Authority has
begun to integrate such new technologies as fare cards, electronic
toll collection, and advanced incident management and com-
munications systems.
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¥ The commission insisted that the obstacles that have blocked
renewal of New York's spectacular waterfront for decades be
cleared away. The Port Authority has teamed up with city and
state agencies to hegin this effort with the proposed Hudson
River Park and the ambitious Queens West mixed-use develop-
ment in Hunters Point.

¥ The report called for reestablishment of commuter ferries around
New York Harbor. Under Port Authority sponsarship, ferry service
resumed between Lower Manhattan and New Jersey in 1989. Its
success has brought many proposed new ferry routes and
services that promise to alter commuting patterns significantly
in the 1990s.

But more than the projects or proposals he put forward. Bob
Wagner's influence is felt most pointedly in the principles he stood
for. He repeatedly cautioned officials not to reduce their commitment
to sustained. high levels of capital investment and maintenance, even
when hard economic times or pressing immediate concerns made that
a difficult commitment to fulfill. Since 1984, the Port Authority's rate
of annual capital investment has grown more than three-fold.

He repeatedly emphasized that service quality matters. Enhanced
service quality has been a central management objective of the Port
Authority Business Plan. He admonished all government to respect
resource limits. Fiscal discipline is mandatory at the Port Authonty. as
a selffinanced organizaticn that receives no tax revenues.

He believed that public investment must move beyond physical
improvements, such as infrastructure, and inciude investment in the
capabilities of citizens. Issues such as social equity and quality of life
must increasingly inform our investment decisions.

Bob Wagner was often exasperated by the infrequent, sometimes
inept, attempts at cooperation among various agencies of
government. With resources scarce and needs great. those in
government owe it to the public to work together more often and
more effectively across jurisdictional, functional, and institutional
boundaries to develop effective responses to challenges of growing
complexity. The region’s transportation agencies recognize that
transportation is one area that presents some of the best
opportunities—both in planning and operations—-to improve co-
operation. After all, travelers don’t care who runs the trains, as long
as they arrive safely and on time.
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Finally, Bob Wagner understood how profoundly the future of New
York City is bound to that of the metropoiitan region. He realized that
while the city is the heart of the region, the health of the whole is
vital. "We view the city in the context of our region with which we are
inextricably linked,” notes New York Ascendant. “New York is a world
city in part because it is the economic engine for one of the world's
miost important economic regions.”

QOurs is indeed a global region, whose economic strength is tied
to international commerce, travei, and tourism—a region of extra-
ordinary opportunity. Through its capital program and the economic
impact of its facilities, the Port Authority has long sought to expand
opportunity in the region and ensure it is shared equitably among its
citizens. And by advancing the idea of regional citizenship. we have
sought to foster a civil region, one whose people and communities
are committed to the long-term future and to each other.
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imagine either living anywhere else. "Remember,” Whitman
K wiote of Leaves of Grass. "the book arose out of my life in
Brooklyn and New York . . . absorbing a million people. . . ."

Like Whitman. Bob enjoyed walking everywhere and experiencing
the city in its many manifestations. Whitman chronicled the city from
his vantage points "afoot,” along the city's streets and avenues. Each
day he looked upon the East River and the New York and Brooklyn
skylines from the pilot's deck of the Fulton Street Ferry as he travelled
to and from his home in Brooklyn. He knew the city from having worked
for ten of the city's newspapers. He knew it as a sensitive observer of
life about him. As Justin Kaplan writes in Walt Whitman. A Life.
“America’s first urban poet began as a student of the city's rhythms
and sounds.”

Bob knew his city through his service as an active participant in
its public affairs. Some of Bob's most personal views of the city find
expression in the wonderful poetry of Whitman.

Both were enthralled with the city's beauty. In Whitman's words,
“The glories strung like beads on my smallest sights and hearings, on
the walk in the street and the passage over the river.” After viewing the
city’s bu sy harbor, bustling with ships. Whitman wrote: "Wasn't it

B ob Wagner and Wait Whitman loved their city. It is impossible to
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brave! And didn’t we laugh (rot outwardly—that would have been
vulgar; but in the inward soul’s bedchamber) with very excess of delight
and gladness? O, it is a beautiful world we live in, after alll”

Both men knew well the vibrancy of the city: “The blab of the
pave. . . the tires of carts and stuff of bootsoles and talk of the prom-
enaders.” And its madness: “Proud and passionate city—mettlesome,
mad., extravagant city.”

Both knew the dark side of city life, its terrible poverty and crime.
Whitman, writing in praise of Charles Dickens, said: “Mr. Dickens never
maligns the poor. He puts the searing iron to wickedness, whether
among poor or rich; énd yet when he describes the guilty, poor and
oppressed man, we are always in some way reminded how much need
there is that certain systems of law and habit which lead to this poverty
and consequent crime should be remedied. . . .~

Whitman's love of democracy especially appealed to Bob. Whit-
man preferred calling his city "Mannahatta.” "New York” sounded too
English, too redolent of a colonial past. “Mannahatta! How fit a name
for America’s great democratic island city! The word itself, how beautiful!
how aboriginal! how it seems to rise with tail spires, glistening in
sunshine, with such New World atmosphere, vista and action!”

Both men shared a love of history. As a young man in 1833,
Whitman saw President Andrew Jackson ride up Fulton Street in an
open carriage. [n February 1861, he saw President-elect Lincoln enter
the Astor House. where he was spending the night on his way to
Washington. Whitman learned of the bombardment of Fort Sumter
while walking down Broadway to the Fulton Ferry after attending a
performance of Verdi's "A Masked Ball" at the Academy of Music.
Hearing of Lincoln's death, he crossc 1 over from Brooklyn to Man-
hattan by boat and walked up Broadway. As he saw the city go into
deep mourning, he wrote in his notebook: "Black clouds driving
overhead. Lincoln's death—black, black, black—as you look toward the
sky—long broad black like great serpents.”

Both viewed the city as a timeless pageant. Whitman writes in his
magnificent poem, "Crossing Brooklyn Ferry”:

It avails not, time nor place—distance avails not,

I am with you, men and women of a generation, or ever so
many generations hence,

Just as you feel when you look on the river and sky. so | felt,

L
2 ko
4

- Ay




Briovip Cry 203

Just as any of you is one of a li. g crowd. | was one of a
crowd.,

Just as you are refresh’'d by the gladness of the river and
the bright flow. | was refresh’d.

Just as you stand and lean cn the rail. yet hurry with the
swift current, | stood yet was hurried,

Just as you look on the numberless masts of ships and the
thick-stemm d pipes of steamboats. I look'd.

Like Walt Whitman, Bob Wagner will forever be part of the pageant
that is New York City.




16

EPILOGUE

JurLia VITULLO-MARTIN

that social scientists prefer. They work on their own terms-—
in unpredictable. erratic. and energetic ways. One simply has to
face the truth up front: cities are wild. dirty, noisy. dangerous. often ugly
places. New York is not Scarsdale. Chicago is not Wiimette. Los Angeles
is not Beverly Hills. At their best. cities are exciting, fabulous, compelling.
hip aggiomerations of people. They are the channels of upward mobility.
the incubators of new businesses, and the ct*i* ~.ors of the arts. They
triumph over the drive for orderliness pror - sc. 2y bureaucrats and
planners. Their very impossibility—what Rem Koolhaas calls "their
culture of congestion,” for example—is what makes them wonderful.’
American cities are governmentally dependent: creatures of their
states (a legal fiction. since many cities preceded their states) and
economic vassals of the federal government. Cities do not control the
nation’s economy: they do not patrol the nation’s horders; they cannot
even restrict who enters their own jurisdictions. Yet cities must bear the
costs of national economic shortcomings. They must endure a plague of
guns. admitted by interstate commerce, and drugs. admitted by unguarded
porders. They must pay for services to immigrants, even iliegal aliens.
Cities are responsible for the health, housing. and education of
poor people. Indeed. they bear the brunt of providing the safety net of
services for the unproductive poor. including teenage mothers and
ailing senior citizens. priced out of wealthier jurisdictions. And yet

Cities work. but not in the understandable. systematic ways
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federal tax policy extracts tremendous amounts of revenue from urban
tax bases while offering tax relief and incentives to businesses
relocating beyond central cities, further exacerbating the problems.
In general, American cities have been left to deal with what are national
structural problems—handled in every other advanced economy by
the national government.

Such burdens on cities are not fair. Those problems that tran-
scend urban borders are the responsibility of all citizens and therefore
Washington must help solve them—and pay for the solutions. Eli
Ginzberg points out that of the ten large American cities that lost double-
digit percentages of population during the 1980s, seven were major
midwestern manufacturing centers seriously hurt by simultaneous
causes, including technological obsolescence and an overvalued
dollar that depressed markets at home and abroad.”

Of course, some city problems are selfimposed. Many city govern-
ments are poorly organized for delivering basic services. The federal
government is not the primary reason why, for example, Detroit is
dangerous, Boston's streets are pot-holed, or Los Angeles ripped up its light
rail lines after World War I, and so has only rudimentary public trans-
portation. The federal government did not force New York City to become a
"sociai democracy,” in Lou Winnick's phrase, a democracy acting as its
own government to “tax the rich to help the poor.”* Nor is Washington
responsible for the stranglehold of civil service on so many city govern-
ments. Federal policy forces are strong, bul cities often set their own fates.

The guestion thus becomes. What can cities do? The first thing is
to determine what role Washington is likely to play in the future—and
whether or not it can be pushed to play a stronger role than it would if a
concerted effort to force action were not made. The next is to take an
unflinching look at the history of liberalism and its effects on urban
policy as well as the shifts in thinking over the past decades that have
added the concept of victimization to the equation, and the repercussions
of that shift. Drawing upon all the material presented by the authors of
the essays throughout this analysis, clues to how cities can survive—and
arguments that will help convince Americans that they should—emerge.
After all, convincing Americans that they want and need cities is the first
step in obtaining the support cities need to flourish.

CITIES AND WASHINGTON: CAUGHT IN THE FEDERAL TRAP

When Donna Shalala was assistant secretary of the Division of Policy.
Development and Research at the Department of Housing and Urban
Development (HUD) in the late 1070s, President Carter told her what
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he meant by a national policy, “| want you to design an urban policy that
includes New York and . . . Plains," he said. Shalala jater recalled.
“Neither | nor any of the urban experts with whom | was working had any
idea of what to make of this directive from our commander-in-chief.™

The demand to accommodate such different circumstances set
off a deparimental debate focused not on policy but on process, not
on understanding goals and means b1t on devising workable formulas.
Community Development Block Grants, Revenue Sharing. Com-
srehensive Employment & Training acts became mired in disputed
formulas. Even the new programs that were initiated, such as Urban
Development Action Grants, provoked little serious debate about ideas:
the debate was about which jurisdictions would get the bulk of the
funds. Today. with cities even weaker politically, their ability to drive
federal debates about policy has deteriorated even further.

To a certain extent, federal funds have always been distributed
according to political influence with little regard for merit. It was no
accident that the first public housing projects went to Lyndon Johnson's
and Sam Rayburn’'s Austin, Texas, to Robert F. Wagner's New York
City. Huey Long's New Orleans, and to John McCermack’s Boston.
New Deal funds went to the power districts. As it happened. many of
those elected officials represented urban areas and urban states, for
the time was one of the ascendancy of cities.

In the 1950s. cities began losing population and relative voting
strength. By the 1970s, when urban voting dominance was gone.
Congress further divorced need from programmatic awards. The
Community Development 8lock Grant program. which had replaced
the traditional urban categorical programs like urban renewal, probably
became the most outrageous—uvividly symbolized by Scottsdale,
Arizona. which used federal doliars allocated to fund housing for the
poor to pay for a swimming pool for the affluent instead.

Yet in a tundamental political sense, President Carter was right:
Getting any urban program through Congress meant designing pro-
grams that would benefit sections of the country that had no large,
impoverished cities. In facing up to the suburhanization of American
politics, mayors will have to change their strategies. Rather than
pursuing the traditional urban strategy of more federal funding for
welfare. for example, mayors may be shrewder to seek financing for
regional infrastructure (where they can find allies). freeing up focal
dollars to fund unpopular social policies. Such a strategy would fit into
the long-standing federal practice of helping the disadvantaged.
whether people or places. by including them in a category that
encompasses the advantaged—and politically influential—as well.
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This practice thins funds for the most disadvantaged Americans, but
does get them something.

Attempts to address these problems today are facing a great deal
of popular resistance. in part because a serious change in political
views has occurred. According to the Roper Center, in 1964 some 73
percent of Americans agreed that the government had a responsibility
to eliminate poverty: today only 34 percent of Americans agree. Yet
while the absolute number of Americans living below the poverty level
is about the same today (36.8 million) as in 1964 (36 million), the
racial base has shifted. In 1964, 15 percent of whites and 50 percent
of minorities lived in poverty versus 12 percent of whites and 32
percent of minorities today.

Examining these changes in attitudes against these numbers
raises a number of interesting questions about the future of cities.
Who is responsible for dealing with urban poverty? What about the
deteriorating urban infrastructure? Does a potential political coalition
belween cities and suburbs exjst?

Phil Thompson argues in this volume that Congress is not the
right venue for dealing with urban poverty, in part because political
consensus is elusive, and in part because the consequences of
poverty are best handled at the state and |ocal levels, where political
differences can be brokered more easily. He also notes re¢ ' stically
that no meaningful transfer of resources from Washington to states
and localities is likely to occur.

Programs cructal to the physical operation of cities—capital funds
for public transit, for example—have been cut disproportionately in
Washington. Ferhaps more than any other program, public transit
reflects the aisturbing conflicts within American federalism. Large
Northern and Midwestern cities built transit systems in the first half of
this century: in the second half, these systems declined precipitately.
Much of the decline was due to the lack of basic maintenance. Robert
Kiley calculates that to have kept up with the basic physical needs of
New York City's subway plant during the -1960s and 1970s. the city
would have had to spend about $1 billion annually in today's money.
Instead. it spent at best 30 percent of what was needed—$300 million
in a very good year, and much of that on new subway lines. For the
most part. the federal government saw maintenance as a local
responsibility and helped out only reluctantly and erratically.
Washington may have been right theoretically. but the result was
disastrous for many cities.

In the 1970s. notes Kiley, the federal government began a
national program to (1) invest in new systems-——Los Angeles, Atlanta,




Eroau 211

Washington, D.C.. and (2) renovate old systems—-Boston, Philadelphia,
Chicago. New York lost out initially because it was still building its
system—the Third Avenue and Second Avenue subways were being
taken seriously in the capital budget—and then because when it hit its
fiscal crisis, it shifted every dollar it could into closing the huge budget
gap. Thus New York's subway system continued to deteriorate as other
systems were being fixed.

Then the New Federalism came along—two Republican ad-
ministrations during which Congress first shifted national priorities
and then removed many constraints on how states spent federal
money. The relationship between highway funds and public transit
funds went from a two-to-one ratio in 1980 ($2 for highways to every
$1 for transit) to a five-to-one ratio in 1990. according to Louis
Gambaccini, general manager of the Philadelphia region’s Southeast
Pennsylvania Transportation Authority.”

Overall, Congress decreased the sum total of grants to state and
local governments by more than 11 percent cver the decade on the
theory that lower jurisdictions would make programs more efficient
and cost-effective. Instead. most states raised taxes.’

Despite Republican campaign attacks on onerous federal regu-
lations and unfunded mandates (by which the federal government
requires states and localities to provide services that it refuse. to
pay for). Republican control of the U.S. Senate and House in the early
19S0s produced no easing of the federal stranglehold on cities. By
1995, Washington had substantially reduced its aid to cities. but had
abolished almost no unfunded mandates and had eased very few
regulations. The Anierican sense of fair play alone demands that even
if Republican elected officials refuse to support cities. they should at
least cut them loose from federal restrictions to make their way as best
they can with their own resources and their own strategies.

Tiir LiBERAL Bast OoF LURBAN POLICY:
Kere Witatr WoRrks. Eriausart Wihat Dors Not

Redistributive policies—as well as urban policies that tend to take
from the wealthy to give to the poor—are not very popular with voters.
During the New Deal such policies were controversial but successful as
a response to a desperate econonuc situation. They also garnerzd
support during the economically strong 1960s. but their popularity
ended with the advent of the recession in the early 1970s.

Ester Fuchs argues that the “end of the liberal cxperiment” has
arrived. The signs are clear in the conservative upnsings in New York.
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Los Angeles, San Francisco, Fhiladelphia, and indianapolis. Even cities
that still have Democratic mayors—Baltimore, Chicago. Pittsburgh.,
Detroit, Boston—are showing a new conservatism in social policy.
Large numbers of voters, disgiuntled over traditional social programs,
have used the voting booth to indicate their unhappiness with
redistributive social policies, which they believe are not working.

Liberalism flourishes in a reasonably well-run city. The essence of
twentieth-century liberalism is centered on ideals of compassion,
fairness, equality, generosity, and, in its earlier incarnation. justice for
the working person. The dectine of liberalism as a meral and political
force has coincided with the decline of liberalism's respect for workers,
as espoused by Senator Robert F. Wagner. (Wagner's investigation of
the Triangle Shirtwaist Factory fire in 1911 had been a profoad
turning point for him, and for his triend and coinvestigator Al Smith. The
horrifying deaths of the Triangle workers never left Wagner, according
to his biographer.)’

In many cities, the declining interest in the fate of workers
coincided with the increasing contempt liberals were willing to show for
white ethnics, especially as white ethnics clashed with black civil rights
protestors in Chicago, Detroit, Boston. Philadelphia, and New York.
This point has been made repeatedly over the years by journaiist Jim
Sleeper, who wrote about “the embitterment beyond words, of white
ethnics [who found themselves] suddenly marginal to civic cultures
they struggled hard to make their own."™

This bitterness is fundamental to the decline of liberalism. The
New Deal was the source of the programs ccnsidered at the heart of
liberalism tnday—the Wagner Labor Act, subsidized housing, social
security as a safety net. Yet the true obsession of the New Deal was
with jobs. The Works Progress Administration was a jobs bill: public
housing was passed as a jobs bill, actually a union jobs bill; Civilian
Conservation Corps was a jobs bill.

New Deal liberalism was predicated on the assumption that (1)
Americans believe that upward mobility should be available to all who
are wilting to work hard to better themselves: and (2) jobs are crucial
to dignity and happiness. Jobs are the main road out. The New Deal's
objectives, wrote Senator Wagner, were “first to see that the hungry are
fed, but second and more important, to see that men are reemployed,
and third. to prevent a recurrence of so prolonged a depression as the
one we are now experiencing.” But the goals held an internal conflict.

Public housing is a case in point. It was the ultimate liberal
program, and one that began pretty well. Yet, as my own essay argues,
one of the weak elements from the start was that it was not so much
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a housing program as a jobs program. Nonetheless New York, through
most of Mayor Wagner's administration (1954-65), built pretty good
housing projects. in part because the New York City Housing Authority
(NYCHA) defied Washington on design standards. This sounds para-
doxical, but the federal government sets “minimum design standards”
above which quality must not rise. New York built to far higher
standards than almost anywhere else, and included such prohibited
~amenities” as security systems.' (This is one reason New York's
projects stayed safe and sound far longer than high-rise family projects
in most cities.)

Federal “minimum design standards” were designed to keep
costs down. But, in part because public housing was a fully unionized
program, construction costs were asironomicati, often as higit as or
higher than in privately built housing constructed to much higher
design standards. In other words. public housing embodied the deep
contradictions embedded in liberal programs: benefit the poor by
building decent housing: benefit the working class by employing union
labor. But what happens when the system benefits one far more than
the other, or one at tne expense of the other? What happens when the
union protects iabor without regard to the quality of its effort and
product?

At some point liberal concern for workers moved from the
protection of the weak and exploited to protection of entrenched,
destructive interests. In practice. liberalism in New York has included
an unshakable commitment to job tenure at all sorts of levels. such as
civil service jobs that reach to very high ievels of management, or
union jobs that prevent flexibility through the ranks-—both common
enough throughout the country.

Unfortunately, liberalism in New York also embraced extreme
practices like the Board of Education's “building tenure” for school
principals. fndeed, Bob Wagner estimated the proportion of in-
competent principals—who could not be removed because of the
tenure system—to be as high as 25 percent. In 1991, Chanceilor
Joseph Fernandez challenged this practice. arguing that it rewarded
ir.competence with invulnerability." The principals’ union fought bitterly.
even though nearly everyone tecognized that grossly incompetent
principals were being protected.

If a well-intentioned, liberally designed system is not helping —is
even hurting—its intended beneficiaries. what is to be done? Do
liberals continue to defend the system bccause any criticism will be
used by conservatives to undo the entire liberal structure? Is it better
to sacrifice a few disadvantaged peopie in the name of liberalism
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rather than endanger the entire movement? Has liberalism failed or
have its programs simply aged?

Phil Thompson confronts these issues directly, asking why did
black politics founder and liberals lose their faith? What are the
prospects for a renewed black politics, and a renewed black/liberal
alliance? Should this even be a goal? Thompson cites former Atlanta
mayor and civit rights leader Andrew Young, who argues that the in-
effectiveness of black electoral pofitics in helping poor urban blacks
had two causes: the lack of open criticism. or elitism, within the ranks
of black mayors and the middle-class bias of the civil rights movement
and its subsequent legislative program.

Simitarly, aging New Deal and Great Sociely programs prompt two
sets of questions: First, is this the way the program would be con-
structed if we were starting over today? Second, which programs or
program elements should be salvaged or jettisoned? Almost no one
would propose setting up public housing as it now is. So why not make
the changes agreed upon by nearly every thoughtful local housing
official? Similarly, why not reconsider the fundamental structure and
delivery of public education, as both Diane Ravitch and Joseph Fer-
nandez urge?

Perhaps Erik Erikson's theory about personality development—
that each stage of life from infancy forward is associated with a specific
psychological struggle that contributes to personality integration—is
applicable as well to the maturing of social policy. Each stage has a
psychological and intellectual struggle which, if successfully resolved.
allows a program to move forward. Most social policy programs begin
with a tension bet een the beneficiaries to be served (poor people, for
example) and beneficiaries to be employed or rewarded (civil service
workers or labor unions). Thus public housing’s ostensible reason-for-
being was to provide decent shelter to those who could not afford it.
But public housing's passage through Congress required support from
labor. and the provision of jobs became dominant. Washington's
prevailing wage requirements. by which all workers building or
rehabilitating any government-subsidized housing must be paid union
scale, adds exponentially to the cost of low-income housing white
substantially decreasing the supply.

Ironically, the provision of jobs for public housing residents
themselves was not part of the mix until the late 1980s. Until then, for
example, the San Antonio Housing Authority (SAHA) had hired only
sixty-eight residents over two decades. Its 1989 annual report noted.,
"Prior to 1979. employment of public housing residents was not a
high priority of management. and any opportunity for advancement for
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those few who were hired was limited.” During the 1980s. SAHA hired
301 residents. trying to resolve a destructive dichotomy that had been
there from the start.

VICTIMIZATION: WHOSE RIGHTS ARE PARAMOUNT?

Over the past twenty years. a new concept has been added to the old
liberal ideas of compassion and equality: victimization. Victimization is
in turn often tied to rights—for older liberals, the right to medical care
and the right to housing, for example: for newer liberals. the right to live
on the streets or in public parks. Perhaps more than any other idea.
the idea of victimization separates liberals from their older loyalties to
working people, white and black, for whom the right to a job and a
corresponding obligation to society is often paramount.

Liberals understand the alienation of Catholic white ethnics—and
may even welcome it—but they are often distressed by what seems to
be equal anger from prominent African-Americans. Former Chicage
Housing Authority (CHA) chairman Vincent Lane reflected the views of
many black people when he said. “If the Ku Klux Klan had set out to
destroy black people. they couldn't have done a better, more
systematic job of it than this combination we have of welfare and
public housing. We need more working people in public housing. We
need the right role models to compete with the gangs and drug
dealers.™

In Lane’s view. what has kept working people out and drug dealers
in has been a deadly combination of misguided federal policies and
aggressive suits by the American Civii Liberties Union (ACLU) and other
advocates—all in the name of helping poor people. The real result. he
argues, has been to destroy poor neighborhoods. In earlier times. the
essence of liberalism was 10 ensure that everyone was given a fair
Jpportunity to make a productive and good life. But at some point the
concept of a productive life as part of the equation was lost. As far
back as 1977. Peter C. Goldmark. Jr.. then director of the New York
Siate Budget Office. told the New York Times. “Welfare is hated by
those ho administer it. mistrusted by those who pay for it. and held
in contempt by those who receive it.""*

Ellen Chesler argues that truly decentralizing social services to the
neighborhood level—as was so effectively done by the settlement
house founders—would result in far better programs to help troubled
families. Even though the public welfare bureaucracy was meant to
render settlement houses obsolete, quite the opposite has happened.
says Chesler: 300 comprehensive social service facilities thrive in 80
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cities, compared to 413 institutions in 32 states in 1913, when the
reputation and influence of settlement houses was preeminent.
Settlement houses work on the premise that with good will and hard
work social harmony can be achieved, even among people of substantially
different class, ethnicity, race. and religion. Yet since the 1960s, most
liberal thinkers, argues Chesler, have advanced a rights-based agenda
that sets individuals and groups in opposition to one another.

The obsession of the past few decades with individuai rights has,
ironically, moved the liberal agenda away from its traditional concern
for a just society. The concept of the whole has fallen before the
dominance of the individual. For hundreds of urban neighborhoods
throughout the country. this distortion is unacceptable. Whether they
use the old Saul Alinsky confrontational strategy or the milder and
newer Local Initiatives Support Corporation model, neighborhood
organizations are reasserting their integrity. Such groups are far more
likely than government bureaucrats to figure out how to balance the
needs of the truly troubled and weak with the struggles of poor
neighborhoods to right themselves.

However much middle-ciass urban dwellers fear and loath crime-—
and every survey shows they do—most urban crime is committed by
poor people against poor people. Many poor neighborhoods are so
overwhelmed by crime that every detail of life is affected. When
sociologist James E. Rosenbaum of Northwestern University studied
families that had moved to the suburbs from Chicago‘s public housing
projects, he found that many newly working mothers said they had not
worked while living in public housing because they feared for the
physical safety of their children in their absence. They had arranged their
lives so that they and tneir children were inside by dusk—-4:00 p.m. in
the Chicago winter—when the shooting routinely began outside.™

The FBI's Uniform Crime Report has shown a decline in violent
index crimes (murder, non-negligent manslaughter, forcible rape.
robbery, and aggravated assault) for several major cities since 1990.
New York City, for example, has seen a 12 percent decline. Yet New
Yorkers do not seem impressed. While 60 percent of urban Americans
rate their cities as good places to live. only 34 percent of New Yorkers
do.'™ Vera Institute of Justice director Christopher Stone argues that
crime figures tend to aggregate too much, that bundling crime
categories together obscures the real increase in specific violence
like urban gunfire. The problem, he writes, is that no one lives in the
city as a whole. People live and work in neighborhoods. Data examined
at a neighborhood level show that the gradual decline in violent crime
citywide is the product of an increase in violent crime in traditionally
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safe neighborhoods combined with a decline in high crime neighbor-
hoods. Most of these now threatened, traditionally safe neighborhoods
are racially integrated or black neighborhoods. Stone also argues that
it will be difficult, perhaps impossible, to combat drug-related crime
decisively without a strong economy offering jobs as an economic
alternative.

Taking a somewhat different view. economist Dick Netzer argues
that one must divide those who can benefit from the economy from
those who must take other steps first. He notes that the 1980s saw
considerable absorption into New York City's labor market of young
minority people who would have been trapped in poverty had the
economy not grown. This demonstrates that when jobs are available,
large numbers of people will move from welfare rolls to employment
rolls. At the same time. however, he says that huge numbers of people
were left behind in poverty, and for them the answer is not the economy
but a revolution in education to prepare them for the job market.

This view holds both good and bad news for the Clinton ad-
ministration's welfare reform program, which requires that most recip-
ients move from welfare to work. If the jobs are there, many people will
take them. But a large group of unemployed people will need sub-
stantial support and training before they will be employable even if
they are among those who want to work.

As a member. along with Netzer, of Mayor Edward Koch's
Commission on the Year 2000, c:.aired by Bob Wagner, Donna Shalala
argued in the mid-1980s that a welfare system divorced from em-
ployment could not continue. Her ideas were then shocking to many as
she argued that, like it or not, working mothers had become the norm
for American families trying to reach or stay in the middle class; that
these families could not be expected to support a system of per-
manently nonworking mothers on welfare: and that lifetimes of un-
employment were degrading to human beings. Ten years later these
ideas became accepted into President Clinton’s Work and Responsi-
bility Act, which proposes to overhaul the country’s welfare program
while:, in Shalala's words, “restoring dignity and a fighting chance at
economic self-sufficiency to millions of women and their children.”
Shalala is optimistic that welfare reform will work.

Many, however, believe that there can be little optimism for
impoverished urban neighborhoods without a scenario for greatly
improved—revolutionized—schools. Education is the key to work and
some 45 percent of the country's urban Latinos and 35 percent of
urban blacks drop out of high school. The problem facing front-line
educators. according to Diane Ravitch, is that the school system is
Komo
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premised on the idea that—except for the Chancellor——no one can
make a decision without getting the approval of someone else. The
system is girdled with rules, regulations, obstacle courses, and
checkpoints, to assure that no one does the wrong thing, which pro-
motes the hierarchical, bureaucracy that is strangling the schools.
She argues that it needn’t be this way. since in every private and
parochial school, the adults in charge make many decisions about
staff, students, schedules. repairs, and purchases of goods and
services without the oversight of a phalanx of supervisors. She
proposes a system of public charter schools (PCS). One PCS already
exists. though not by Ravitch's name. The Wildcat Academy, a public
high school whose charter was negotiated by founder Amalia Betanzos
with Chanceller Fernandez in 1991, opened in 1992. Says Betanzos,
“We take kids that really don't fit well into the system—one-third are
on parole and another third are suspended from other public schools.
We choose our own teachers: we handle our own maintenance
contracts: we do our own security. Last year we graduated thirty-one
kids, of whom twenty-one went onto college; four went into the armed
services; six took jobs."'"

Ravitch argues for a revolution to free up individual schools and
a parallel financial revolution to give means-tected scholarships to
poor students, with priority going to students in schools that have
been identified by public authorities as “educationally bankrupt.” These
children, as much as 5 percent of the total enroliment, says Ravitch,
should be eligible for scholarships that may be used in any school—
public. private. or religious.

Joseph Fernandez, former schools chancellor in both Miami and
New York City. recommends two courses of action to solve the
education problem: first, take back the schools physically. make
them inviting and pleasant, clean them up, landscape the grounds,
give students a chance to take pride in their school and campus;
and, second, listen seriously to the outlandish, trying even radical
ideas that in the past have been stopped before they even have a
chance to be tested—--such as the all-male academics for inner-city
black students. Like Vince Lane. Fernandez is willing to try deeply
controversial strategies—including those he instinctively dislikes—
if they have a chance of succeeding where others have failed. Of
course, both Fernandez and Lane are out of office, replaced by
quieter men chosen to institute some innovations while abandoning
others.

HUD insists that it will carry on Lane’s innovations but with a far
more efficient administrative structure.
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FACING THE FUTURE: MariNG CITieS LIVABLE AGAIN

Even as cities contend with the continuing problems created by the
extremes of rich and poor. they must deal with a new set of problems:
the much-heralded communications revolution is here and it has. as
long predicted, freed jobs and businesses to locate anywhere. No one
has to be in cities anymore, particularly after making initial contacts.
Itis stiil helpful to come to the big city young, fight your way toward the
top. make contacts. establish your credentials—before leaving for
your favorite playground. Aspen. Santa Fe. Key West are now outposts
of New York. Chicago. Dallas. and Los Angeles. populated by pro-
fessionals in finance. advertising. publishing. entertainment. indeed.
1nost every field short of old-time manufacturing.

When E. B. White wrote his famous Here Is New York essay in
1949, Boston was thriving. Chicago was clean, San Francisco was
lovely. The White essay was almost a source of pride for some New
Yorkers who said we have this fabulous city. and we're not concerned
about petit bourgeois matters like a little dirt and noise. New York
was filthy, dangerous. ugly. and still the greatest city in America. Today
it is still filthy, dangerous, and ugly, so why can't it stay great? Why
can't Los Angeles? Or Miami? Or Boston? Is decline inevitable?

The communications revolution is making extreme dispersion
possible and seemingly relentless. The outward flow from city to
suburb and countryside won't be reversed. but it can be stanched, if
cities take full advantage of the resources they have. There are also
a few trends working in the favor of cities. Economist Michael Porter
notes that just as a handful of nations tend to dominate any one
industry. so vital competitors tend to bunch tightly in a narrow
geographic -area within a nation because they nourish one another;
thus the garment industry congregated in New York and Los Angeles:
the electronics industry congregated outside Boston and San Jose."
In the future. some cities. including these four, will continue to attract
competitors.

Almost no one wiil have to live in cities in the wenty-first century—
only those who want to will do so. The crucial question becomes. What
do people. particularly upwardly mobile people. want in a city? A New
York foundation, the Commonwealth Fund, commissioned a series of
surveys by Louis Harris and analysis by the Manhattan Institute to
find out why people move to or from New York City."™

In a stratified sample of 6.800 households, the surveys found
that people move to New York for the jobs-—what is. from the govern-
ment's point of view. the hard part. They leave. angry and disillusioned.
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over the quality of life—issues that are, from the city’s government's
point of view. fairly easy to handle. While 34 percent of out-migrants
say they moved because of job changes, 55 percent did so to live in
a better house or neighborhood; 54 percent were looking for a safer
place; 59 percent sought “a better lifestyle.” particularly for their
families. In addition, 39 percent were trying to reduce their costs of
living. and 26 percent specifically mentioned taxes.

The surveys also show that (1) if the jobs were not in New York to
begin with, people would not come—and New York would die; and (2)
quality of life matters to most people. They want the government 10
combat and punish crime. pick up the garbage. keep the streets clean,
run good schools, control traffic, repair the sidewalks, and in general
maintain public order. Yet, as Ester Fuchs notes, local governments are
caught in an impossible bind: their permanent fiscal crisis means they
put their efforts into cutting their work forces and saving money rather
than improving the quality of their services.

Paul Goldberger. looking at what he calls the new urban paradigm—
Charlotte. Minneapolis. Dallas. Seattle—believes that what attracts
people to cities is a combination of ease of living and the presence of
a gentle sprinkling of those aspects of traditional urbanism that nuddle-
class residents value in small doses: lively shopping. a mix of places
to eat and meet others, and cultural institutions. And all of this is
joined with low crime, or at least low crime in those areas inhabited by
the new urbanists. That is what Goldberger says provides middle-class
residents with the combination of close-in neighborhoods of detached
houses with ample. and private. yards and the amenities of cities—
they are essentially choosing a suburban life within city limits. Such
cities are able to dangle before their residents a sense of relative
freedom fromi the serious problems of crime and poverty that are so
conspicuous in Detroit, St. Louis, Los Angeles, and Miami.

Yet older cities, particularly those led by the new group of what Phil
Thompson calls “post-Civil Rights™ African-American mayors, are not
letting go without a fight. In his 1994 inaugural speech, Detroit's Mayor
Dennis Archer charged his largely black audience: “Sweep the sidewalk
in front of your house. Clean the rubbish from the storm sewer on
your street. Pick up the broken glass in your alley. Demand that | get
the trash picked up—on time. Insist that | make the buses run—on
time.” Then he paused. leaned into the microphone. and said. “And get
a grip on your life, and the lives of your children!” He received a
tumultuous standing ovation. He was calling on his constituents to
help make possible the quality of life that would make the difference
between these halfway cities and his own far smaller.
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Archer's Detroit may encapsulate the new urban problems as well
as any place: once the country’s dominant industrial manufacturing
center, Detroit is today a wounded giant trying to make its way into the
new world of information and communications. In the old manufacturing
economy, a great deal of crime was tolerated and no one much cared
what the city looked like. Beauty was not part of the economic
equation—and crime was—for Birmingham, England, or Gary. Indiana.
Today the urban manufacturing economy is minuscule. Writes Peter
Drucker, "By the year 2000 there will be no developed county where
traditional workers making and moving goods account for more than
one sixth or one eighth of the work force.”*" Looks and serenity are
very much part of the economic equation of the information economy:
the city's face is its fortune, notes Peter Salins.

Conipetitive factors—taxes, quality of life, safety, schools— will
count more than ever as people coolly calculate their opticns and ask
themselves: Do | have to live in the city? Unfortunately, at the moment
ever increasing numbers can answer “no.”

SOLVING THE PROBFUMS

Every city government spends enormous sums of money—but not
necessarily on what matters to those who can leave. To some extent,
a city can continue liberal spending policies toward the poor and the
needy if it also provides good basic services to everyone. In practice.
rany cities are heading in the opposite direction. Their expenditures
on social services and Medicaid have been going up, while expendi-
tures on basic services have often been going down.

New York City, the ultimate American city, faces unique problems
because of its size. As a result. it is in a distressed category all its own:
It has. for example. nearly onefifth of the country’s entire Aid to Families
with Dependent Children (AFDC) caseload. It spends 36 percent of its
budget on low-income assistance and one-half of one percent on its
parks system, a system that is the most magnificent in the country. The
city is living on past capital. Previous generations created and supported
these parks; this generation is letting far too many of them sink into
decay. The major parks are being saved by organized private groups that
have carved out some piece of territory for themselves.

But that is not a criticismi—it is a lesson for others. Central Park,
for example. again reigns as the greatest of public parks because it
was saved-—and is saved anew every day—by its relentiess and
warlike supnorters' refusal to bow to the demands of transportation,
efficiency, budgetary constraints, homeless advocates. school groups.
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or any of the many good causes that argue that their interests come
before the park.

Every great city has been created and repeatedly saved by its
citizens—New York, Chicago, Paris. Berlin, London. Each has more
than once been close to destruction. but was pulled back from the
abyss by those who cared. What's new on the horizon is that the
residents of smaller cities are doing the same. Detroit, for example.
which fell faster and further than any American city in history. is fighting
its way back. While its economic resurgence has been fueled by the Big
Three auto industry. many of its hundreds of new economic enterprises
have been started by African-American entrepreneurs determined to
invest in their home town. Thus, city dweliers are getting good at what
writer Tony Hiss calls “replenishing the places around us." "

Detroit’'s decline, along with the decline of so many American cities,
occurred despite large amounts of what had looked like government
investment over the past few decades. Much of this investment was un-
productive, some of it even destructive. The scale of liberal, government-
based solutions has too often been wrong—too big. too aloof, too
centralized, too intricate. Nearly every essay in this book argues that we
must do an about face and head in the other direction: small, neighborly,
decentralized, simple. The world is downshifting from large scale to
small scale, a shift that only big government—despite self-serving
promises to the contrary—refuses to accept.

At the heart of the liberal love for large scale was a misunder-
standing of the nature of large cities. A targe city is not one entity but
rather a confederation of hundreds of neighborhoods. New York City.
whose heritage is one of living collectively. is really just a confederation
of countless small towns, each of which cares about its own autonomy
and integrity.

Thus. when a huge project of any kind is thrust into one of New
York's small towns. its residents are likely to protest—and to turn
deaf ears to the entreaties of officials urging them to put the good of
the whole before their parochial interests. Liberal public policy itself
had long since abandoned any real concept of the good of the whole,
and ferocious neighborhood organizers know it.

Many of the problems commanding current national attention—the
state of the public schools. the difficult transition from an industrial
economy to the hi-tech global economy. the rise of homelessness in a
wealthy society—come to a head most starkly and compellingly in
cities. Yet while today's urban crisis has its harrowing aspects, this is
not the crisis described in the 1960s and early 1970s. Apocalypse is
not the danger: the danger is an ongoing gradual decline.
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Slow decline is a very difficult force to fightl. harder in 1ts way
than the great crises hike the Great Depression 01 World War Il. when
political coalitions more readily overcame differences for the good of
society. Bob Wagner came from a family of coalition builders who
represented the best in American liberal traditions. As a young man his
grandfather, Senator Wagner, had written that Tammany Hall served
“the aspirations and needs of the urban industriai masses.” It was an
assumption of New Deal liberals that all human beings aspire and
should aspire to higher things—to better lives, better education, better
housing. Yet liberals rarely speak of aspirations anymore. The word
seems to have left our vocabulary.

t ouis Kahn once said that when children walk through a city they
should get a sense of what they want to be when they grow up. That
is what liberalism. particularly New York liberalism as embodied in the
Wagners, meant. Aspirat'on and betterment, not embitterment. for all.
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216: cultural facilities in, 138-39:
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Professional services, 43

Proposition 2-1/2. 70

Protestant welfare federation.
123-24

Prothrow-Stith, Deborah, 231n. 11
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Public education, 5, 217-18: and
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153-54: programs. 154-56;
reform, 158-61: and sanitation,
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and welfare reform, 161-62
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vival of, 121-24: and women,
125, 128-30. See aiso Social
welfare services

Sewer systems, 152
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6. 124.131-32

Universal insurance coverage. 162

University Settlement, 124-25, 132

Upon This Rock (Freedman). 119

Urban Development Action Grants.
61.63. 209

Urban disengagement: and Reagan-
Bush agenda. 61. 62. 63, 64

Urban econoimic transformation,
35-38

Urban Institute study (1994). 162

Urbanism, new, 135-47. 220

Urbanoid environments, 140-41

Urban policy: and conservatism,
212: and liberalism, 211-15

U.S. Conference of Mayors. 57

U.S. Housing Authority (USHA). 61.
196

Vaccines for Children. 160

Values. suburban, 139-40

Vera Institute of Justice, 5

Vernon. Raymond, 34. 36. 39. 40-42

Victimization. 215-19, 231n. 11

Videka-Sherman. Lynn, 132

Violence. 231n. 11: increase in. 30,
89-95; prevention of, 95-101: n
rural areas. 231n. 3. See also 3.
Crime

Violence Prevention Curriculum for
Adolescents, 231n. 11

210

Voting Rights Act (VRA), 29
Voting rights remedies. 29

Wade, Richard C., 111

Wage ineguality, 21. 226n. 20

Wagner, Robert F., Jr.. ix-xiv, 1. 2.
5, 6-7. 8. 9. 18C. 190C.
196-205, 217

Wagner. Robert F.. Sr. (Mayor).
190. 194-95. 209. 213

Wagner, Robert F. (Senator), 6.
195-96, 212, 223

Wagner family legacy. 9. 193

Wagner Labor Act. 212

Wagner-Steagall Act of 1937, 105

Wald. Lillian. 125

Walker, James Blaine, 170

Walt Whitman. A Life (Kaplan), 203

Washington. D.C.. 138. 227n. 33:
and disproportionate punishment
of blacks. 30: fiscal problems in.
67-68; subway systemin, 173, 211

Washington. Harold, 57

Waterfront (New York): renewal of, 201

Waterloo. lowa, 36

Water pollution: and public health,
152-53

Water Quality Act of 1965. 57

Waxman. Henry, 159-60

Wealth of Nations. 176

We fare: and public housing. 215

W-zlfare reform, 217; and Clinton
administration, 22-23: and
public health improvement, 161-62.
See also Social welfare services

Westchester County. 138

White, E. B.. 199

Whites: population statistics of.
15-18; and public housing. 28-29

Whitman, Walt. 203-5

Wildcat Acadeny, 218

Williamsburg Houses (Brooklyn). 114

Wilson, William Julius. 14, 21.
22-23. 111

Wilson. Woodrow. 195

Winnick. Lou. 208

20




Q

ERIC

PAFullToxt Provided by ERIC

RETY

Women: and health care benefits,

162. 163; and settlement
houses. 125, 128-30. and
welfare, 217
Women's Bureau (1920). 129
Work and Responsibility Act, 217
Workers: concern for, 212-13
Works Progress Administration
(WPA), 61, 212

LR AKING Ay

“You Have to Pay for the Public Life"
(Moore), 141

Young, Andrew, 26, 214

Youth unemployment, 46-47

Zip code preference. 28
Zoning, 118-19




ABOUT THE AUTHORS

Stanley Brezenoff served as executive director of the Port Authority of
New York and New Jersey from 1990 to 1995. Previously, he served as
first deputy mayor of the City of New York in the administration of
Mayor Edward Koch and had been president of the New York City
Health and Hospitals Corporation. He had worked with Bob Wagner
for many years, regarding him as a friend. advisor, and counselor.
Wagner was chairman of the board when Brezenoff was commissioner
of the Human Resources Administration. and he had been chairman of
the City Planning Commission when Brezenoff was commissioner of the
Department of Employment. He is currently the chief executive officer
of the Maimonides Medical Center in Brooklyn.

Ellen Chesler, currently a fellow of the Twentieth Century Fund, is
author of Woman of Valor: Margaret Sanger and the Birth Control
Movement in America. which was awarded the Martha Albrand citation
for a distinguished first work of nonfiction from the American Center of
PEN, the international writers' organization. She is at work on a
monograph about the evolution of American public policies affecting
women and on a biography of the feminist, Betty Friedan. From 1978
to 1983. she served as chief of staff to New York City Council
president Carol Bellamy, where she learned a great deal about urban
policy and politics from Bob Wagner. Jr. She is a graduate of Vassar
College and holds a Ph.D. in history from Columbia University.

Roger Cohen 1s the chief of staff of the Office of Economic and Policy
Analysis at the Port Authority of New York and New Jerszy. A former
journalist with the Bergen Record, Cohcn has written extensively on the
history of the Port Authority.

257




Brr ARING Away

William J. Dean is executive director of Volunteers of Legal Service
(VOLS). VOLS develops programs to help meet the civil legal . zeds of
poor people in New York City, and then recruits volunteer lawyers to
provide the necessary legal services. He served as a member of the
Commission on the Year 2000 and worked with Bob Wagner. Jr., on
civic matters over the years. He is a graduate of Harvard College and
Cotumbia Law School.

Josepit A. Fernandez, former New York City schools chancellor under
Mayor David Dinkins, is currently president and CEO of School
Improvement Services, Inc., with headquarters in Winter Park, Florida.
This organization, an affiliate of the Teacher Education Institute, is a full-
service educational consulting firm with an extensive and rapidly growing
client base. Among the firm's clients are Sylvan Learning Systems.
Monsanto Company. and IBM South Africa. Some of the most notable
educators in the nation are associates of School Improvement Services.
which has a vast network throughout the education community.

Ester R. Fuchs 1s director of the Barnard-Columbia Cente. for Urban
Policy, an associate professor of political science and chair of the
Urban Affairs Program at Barnard College, and a member of the
graduate faculties of political science and the School of International
and Public Affairs at Columbia University. She received her Ph.D. from
the University of Chicago and taught at the University of Notre Dame.
She is the author of Mayors and Money: Fiscal Policv in New York and
Chicago (University of Chicago Press. 1997, and is currently editing a
volume of essays entitled New York City: The End of the Liberal
Experiment? She has been a consultant to several political campaigns.
written political commentary. and appeared as a political analyst on
radio and television. She shared Bob Wagner's love of New York City.
his penchant for informed political discussion. and a belief in a central
and vibrant role for cities in America's future.

Paui Goldberger is the chief cultural correspondent of the New York
Times and the newspaper’s longtime architecture critic. The author
of The City Observed: New York, The Skyscraper, and On the Rise:
Architecture and Design in a Post-Modern Age, among other books. he
won a Pulitzer Prize in 1984 for his architecture criticism in the Times.
He has also received the Roger Starr Journalism Award from the
Citizens Housing and Planning Council, the President’'s Medal of the
Municipal Art Society, and the Medal of Honor of the Landmarks
Preservation Foundation of New York. He has also taught at the Yale

250




ABOUT THE AUTHORS

1%
Ut
1%

School of Architecture. and lectures widely on architecture and urban-
ism. When he was chairman of City Planning, Bob Wagner valued
Goldberger's searching analysis of city projects.

Peter C. Goldmark, Jr.. was elected the eleventh president of the
Rockefeller Foundation in June 1988, Prior to this appointment, he
was senior vice president in charge of five Eastern newspapers for
the Times Mirror Company. Before joining the Times Mirror Company
in 1985, he served for eight years as executive directcr of the Port
Authority of New York and New Jersey. From 1975 to 1977. he was
the director of the budget for the State of New York and for four
years prior to that served as Secretary of Human Services for the
Commonwealth of Massachusetts. He also served in the budget
office of New York City for four years. and was assistant budget
director for program planning and analysis before becoming exec-
utive assistant to Mayor Lindsay in 1971. When Hugh Carey was
governor, Bob Wagner. Jr.. was instrumenta in Goldmark's appotnt-
ment as New York State budget director; they worked together on
regional economic issues when Goldmark was head of the Port
Authority and Wagner was deputy mayor for public policy in the Koch
administration: and. most recently, they served together on the
Commission on the Year 2000.

Robert R. Kiley is the president of the New York City Partnership. an
organization of some 200 corporate and nonprofit chief executives.
Between 1991 and 1994. he was president of the Fischbach Corp-
oration. From 1983 through 1990, he was chairman and chief
executive officer of the Metropolitan Transportation Authority (MTA).
which oversees the New York City Transit Authonty. the Long Island
Railroad. the Metro-North Commuter Railroad. the Triborough Bridge
and Tunnel Authority. and the Metropolitan Suburban Bus Authority.
He spearheaded the rebuilding of New York's transportation system
and restructured its management. As an MTA board member. Bob
Wagner had helped recruit Kiley to the chairmanship and proved critical
to Inaking the job manageable. They became close friends.

Nathan Leventhal has served as president of Lincoln Center for the
Performing Arts since March 1984. As president. he oversees the
largest performing arts complex in the world, Prior to that, he was
New Yo.k City deputy mayor for operations under Mayor Ed Koch.
serving together with the late Robert F. Wagner, Jr.. who was deputy
mayor for policy at the time. He also served as New York City housing




254 BR1ARING Away

commissioner. again working closely with Bob Wagner, who was
chairman of the City Planning Commission.

Dick Netzer has done research and written on urban economics and
local public finance for more than forty years. He has been a
professor of economics and public administration at New York
University since 1961, has served as chair of the New York University
Economics Department, dean of its Graduate School of Public
Administration, and founding director of its Urban Research Center.
He has been a consultant to public agencies and private organi-
zations throughout the United States and in developing countries,
and a member of numerous governmental boards and commissions.
especially in New York, including membership on the Board of
Directors of the Municipal Assistance Corporation for the City of New
York since 1975. He began working with Bob Wagner when Bob
entered New York City government in the 1970s, and recruited Bob
to New York University as an enthusiastic teacher and adviser to the
Urban Research Center.

Diane Ravitch is senior research scholar and John M. Olin Professor
of Educational Policy at New York University and nonresident senior
fellow at the Brookings Institution. From 1991 to 1993, she was assis-
tant secretary of education for research in the United States De-
partment of Education. She is the author of numerous books, including
The Great School Wars: New York City, 1805-1973 and The Troubled
Crusade: American Education. 1945-1980. She holds a B.A. from
Wellesley College and a Ph.D. in history from Columbia University.
She was a friend of Bob Wagner's for many years.

Donna E. Shalala is secretary of health and human services. She
joined President Clinton’s cabinet after a distinguished career as a
scholar and administrator. She served as chancellor of the University
of Wisconsin-Madison from 1987 to 1993 and as president of Hunter
College from 1980 to 1987. She was assistant secretary of policy
development and research at the U.S. Department of Housing and
Urban Development during the Carter administration. An expert on
state and local government and finance. she was an original member
of the board of the Municipal Assistance Corporation in 1975. She
received her Ph.D. from Syracuse University and held tenured
professorships in political science at City University of New York,
Columbia, and the University of Wisconsin. She met Bob Wagner, Jr.,
in the iate 1960s and was one of his closest friends.

260




ABOUT THE L AUTHORS

1o
1
i

Christopher Stone is director of the Vera Institute. He joined the
Institute in 1986 as directlor of its London office, where he led Vera's
work with the Crown Prosecution Service and Probation Service in
England and Wales. He returnied to New York in 1988 and was
orincipally responsibie for the creation of Vera's Neighborhood Defender
Service of Harlem, and the establishment of New York City's Center
for nternative Sentencing and Employment Services, Inc. RBefore joining
Vera, 1e practiced law as a public defender in Washirgton, D.C. He is
a graduate of Harvard College, the Institute of Criminology at Cambridge
University, and Yale Law School. Through his work and professional
interest in New York Cily, he became Bob Wagner's colleague.

J. Phillip Thempson. currently a fellow of the Russell Sage Foundation,
is assistant professor of political science at Barnard College and
assistant professor of public and nonprofit management at Cciumbia
Business School. He is a former deputy general manager of the New
York City Housing Authority and former director of the Mayor's Otfice of
Housing Coordination in New York City. during which time he worked
with Bob Wagner on a number of issues. He received a B.A. in
sociology from Harvard University in 1977, a master of urban planning
degree from Hunter College in 1986. and a Ph.D. in political science
from the City University of New York in 1990,

Julia Vitullo-Martin. currently the director of the Citizens Jury Project
at the Vera Institute of Justice. 1s a writer and editor specializing in
public policy. faw. business, and finance. She has written fr*any
publications including Fortune. New York, the New York Times. uie
New York Review of Books. and City Journal. She is the coeditor (with
J. Robert Moskin) of the Oxford Book of Executive Quotations. She
holds a Ph.D. in political science from the University of Chicago, and
has taught at the University of California. the New School for Social
Research. and Hunter College. She met Bob Wagner in 1973 and
worked with him on several projects in housing and planning. including
the Commission on the Year 2000, for which she was managing editor.




spirit of optimism that may be Wagner’s
finest legacy.

Breaking Away iooks at the major struc-
tural problems facing cities—jobs and the
economy (Dick Netzer), class and race (J.
Phillip Thompson), and fiscal crises (Ester
Fuchs). It also explores specific areas of
urban policy that require reform, including
education (Diane Ravitch and Joseph A.
Fernandez), criminal justice (Christopher
Stone), health (Donna Shalala), social
services (Ellen Chesler), housing (Julia
Vitullo-Martin), infrastructure (Robert R.
Kiley, Jr., Stanley Brezenoff, and Roger
Cohen). And it looks at the cultural heart
of American cities (Paul Goldberger,
Nathan Leventhal, and William Dean).

In a moving Prologue, Peter C. Goldmark,
Jr., celebrates the Wagner legacy. The editor
of the volume is Julia Vitullo-Martin.
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